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Preface to the Third Edition 


During the eleven years since the publication of the second 
edition of this volume, many important changes have taken place 
in American politics and many new studies of political behavior in 
the United States have been made. In line with these changes the 
present edition is a thorough revision of the entire text from begin- 
ning to end, with the addition of four new chapters. A large pro- 
portion of the book is made up of entirely new materials. 

The book is now based upon a careful examination of published 
materials, upon interviews with experts in the field, upon personal 
observation of political conventions and meetings, and upon notes 
taken by the authors as participant observers. 

During the past decade Mr. Merriam has been active in local and 
national political affairs. He was on the board of strategy which 
engineered a change in the control of the administration of the city 
of Chicago in 1931. He was also a member of President Hoover’s 
Committee on Recent Social Trends (1929-33), 2 member of the 
President’s Committee on Administrative Management (1936-37), 


and a member of the National Resources Planning Board (1933- 


1940). In these various capacities he has been in a position to 
watch the kaleidoscopic changes in the American political scene. 

Mr. Gosnell has continued his researches during the decade 
under the auspices of the Social Science Research Committee of the 
University of Chicago. These have resulted in writings on race 
relations in politics, on party organization, on political leadership, 
and on voting behavior. He aided in the publicity work of several 
local campaigns, and acted as a campaign manager for an inde- 
pendent candidate for alderman. He served on the research staff of 
President Hoover’s Committee on Recent Social Trends. He also 
spent eight months in Washington, D. C., as a research consultant 
for the National Resources Committee, where he had an opportu- 


nity to observe national affairs. 


—— 
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The authors wish at this time to acknowledge the indispensable 
aid which they have received from various of their colleagues and 
students. They have been particularly indebted to Dr. Nathan 
Leites, Morris H. Cohen, Sebastian DeGrazia and Alfred DeGrazia. 

A number of periodicals and publishers have kindly consented to 
allow the authors to reprint various extracts. The authors wish to 
thank the Public Opinion Quarterly, Carrick and Evans, Inc., the 
University of Chicago Press, and Harcourt, Brace and Company, 
Inc. for this permission. 

Mr. Gosnell is responsible for Chapters I, II, XVII and XVIII, 
and the remainder of the book is a joint product. 


Cuarptes E. MerrRiAM 
Haroip F. GosNnELL 
Cuicaco, ILLINOoIs 
June, 1940 
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Preface to the First Edition 


This volume is an analysis of the American party system, an 
account of the structure, processes and significance of the political 
party, designed to show as clearly as possible within compact 
limits what the function of the political party is in the com- 
munity. My purpose is to make this, as far as possible, an objective 
study of the organization and behavior of our political parties. 
It is hoped that this volume may serve as an introduction to stu- 
dents and others who wish to find a concise account of the party 
system; and also that it may serve to stimulate more intensive 
study of the important features and processes of the party. From 
time to time in the course of the discussion significant fields of 
inquiry have been indicated where it is believed that research 
would bear rich fruit. In the light of broader statistical informa- 
tion than we now have and with the aid of a more thoroughgoing 
social and political psychology than we now have, it will be pos- 
sible in the future to make much more exhaustive and conclusive 
studies of political parties than we are able to do at present. The 


objective, detailed study of political behavior will unquestionably 


enlarge our knowledge of the system of social and political control 
under which we now operate. But such inquiries will call for funds 
and personnel not now available to me. 

This volume is based upon some twenty-five years of observation 
and study of the party system in the United States. The writer has 
also enjoyed some special facilities for first-hand study of the party 
system in England, and on a more limited scale in Germany, 
France and Italy. The writer has taken a small part in the political 
life of the community, serving for six years as a member of the 
Chicago City Council, being Republican candidate for mayor of 
Chicago in 1911, and on sundry other occasions participating in the 


work of practical politics. 
vii 


vii PREEACE TO THE PLES feb 


My practical experience on the one hand and my scientific 
studies on the other have led me to see the very great importance 
of the party and the party process as an integral part of the larger 
social process of which it is a cross section. Political and party 
formations and functions must be considered in the light of the 
larger social formations and functions, not merely the economic, 
to which undue importance may be attached, but human behavior 
and conduct in the largest sense of the term. Both the rough 
psychology of practical politics and the scientific studies of the 
professional psychologists and social psychologists—now only 
starting—point in the direction of much more careful inquiry 
into the foundations of the party in the social and political mores 
of the community, into the relations of the party to other group- 
ings, into the deep significance of the social and political standards 
values, attitudes of the community in determining the meaning of 
the political process and in the reconstruction and adaptation of the 
party or political processes. 

Whatever value my observation, experience and study may have, 
and I hasten to concede their narrow limits, I wish to transmit them 
to others who may be saved a little time and thought, and perhaps 
be moved on their own account to more comprehensive observation 
and more mature reflection upon the party organization and action 
of our time. 

Iam under obligations to my colleagues, Professors McLaughlin, 
Freund, Dodd and White, for reading various sections of the 
manuscript of this volume and for offering valuable suggestions. 


Cuaries E. Merriam 
March, 1922 


Preface to the Revised Edition 


When this volume was first written, it was planned that another 
covering the ballot and the mechanics of elections would be pre- 
pared by Mr. Gosnell. For the present, it seems wiser to combine 
these two volumes and accordingly two new chapters, Chapter XI, 
on ‘Ballot and Election Laws’’ and Chapter XII on “Popular 
Interest in Voting’’ have been written by Mr. Gosnell. These 
chapters have been based on studies made by the authors and their 
students during the last seven years. Other parts of the volume 
have been revised and brought down to date in the light of recent 
experience and research. The footnotes have been amplified and 
rewritten so as to include important new material. Since the publi- 
cation of the original edition of this volume, there have been two 
presidential elections and a number of significant studies of party 


life have been made. 
C. E. M. 


BeEeG: 
August, 1929 


ix 


~e 


ts fi! 


a 
9 
4 
y 
4 
; 
a 
[ 
4 
- 
4 


CHAPTER 


— 


aon -I1; 
— Ill. 
~ IV. 
~vV. 


AI. 


mre Ag 
we XVI. 
oo XVII. 
= XVII. 
-_ XIX. 
=< EX 


INDEX 


Table of Contents 


PAGE 


Tue Pxiace or THE Party SysTzM IN THE MODERN ~ 


WorLD 


Evotution or Major Parry Issuzs * 


FoRMULATION OF Party IssuES = 


Economic INFLUENCES UPON ParRTY PREFERENCES ™ 

Non-Economic INFLUENCES UPON Party PREFERENCES ~ 

_ Party Leaperss “7 

) Tue ORGANIZATION OF THE ParTY” . 
——— 

. BossEs AND REFORMERS c= 

. PATRONAGE —. 

_ LacIsLATIVE AND JUDICIAL SPoILs te 


_— 


_ ADMINISTRATIVE SPOILS 
. Roots oF THE Spoits SysTEM 


Sratz NomINaTING SysTEMS 

PresipENTIAL Nominations “ . 

Winninc Execrions “ ; 
Tar InrtuENce oF Money 1N ELEcTIONS es 
BaLtot AND Erection Laws 

Vorinc AND Non-Votinc “ . 

FuNcTIONS OF PARTIES “=~. 

Tur Future or*Partizs + 


- 


ir a Ue ILM DB ee a | 


The Place of the Party System in the 
Modern World* 


SE AKE the World Safe for Democracy.’’ This is what the 

American doughboys were told they were fighting for in 
1917 and 1918, and these men helped to win the war for the Allies. 
Four years later Italy, one of the victorious Allies, scrapped democ- 
racy under the leadership of a young obscure man who had been a 
violent Socialist before the war. ‘“‘Democracy is a stinking corpse,”’ 
according to Il Duce. 

Fourteen years after the Versailles Treaty, Germany abandoned 
the democratic form of government. Has something gone wrong 
with the world we ‘‘made safe for Democracy’’? Democracy, 
screams Hitler, is a ‘‘monstrosity of filth."” Nazi German tourists 
who come to the United States find the American democracy 
‘cumbersome, despicable.’’ Its ‘‘so-called freedom is merely in- 
~ dolence and unwillingness to serve the ‘will of the nation.’ The 
United States, they believe, is on the verge of a Communist revolu- 
tion led by Roosevelt, who is a cross between a ‘red agitator’ and 
a ‘second-class Fiihrer.’ *’ * 

‘Tt can't happen here,” say self-satisfied Americans. But a 
political scientist comments, ‘‘It is later than you think.”’ 

Political parties of the American type are part and parcel of the 
democratic system of government.” In a dictatorship, where the 


*This chapter was written by Dr. Gosnell. 

1 Paul Martin, ‘‘As Nazi Tourists See Us,’’ Living Age (October, 1939). 

2 A democratic party system has been defined as a system under which the bulk of the 
adult male population has the right to vote, under which there is freedom of association and 
freedom of expression, under which decisions are reached by a majority, and under which 
there exists a constitutional consensus. The meaning of constitutional consensus was made 
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single party in power tolerates no rivals or opposition groups, 
there is no party system in the American sense. In a book on 
American political parties it is therefore necessary to consider the 
relationship of democracy to the party system. 

Peculiar national conditions have produced the American party 
type. Viewed from the perspective of world history, it is a com- 
paratively new form of organization. Its origin cannot be pushed 
much further back than 1828 when manhood suffrage was first tried 
in fourteen of the twenty-four American states. It is true that some 
time before this the Swiss had experimented with direct democracy 
in their town meetings, but they had not as yet developed political 
parties which could function in a representative democratic govern- 
ment. Such success as the democratic party system early attained 
in the United States derived from a respect for tradition, simple 
tastes, common interests, and the willingness of the average citi- 
zen (who was usually a small, independent farmer) to accept the 
leadership of the educated and the wealthy. 

While the political parties first grew up under a rural economy 
and a handicraft type of industry, they were soon tested by the 
far-reaching changes brought about by the industrial revolution. 
As the United States became increasingly urban, industrialized and 
capitalistic, the freedom to choose one’s party came to be regarded 
as the concomitant of an economic system of free competition. 
Political theorists such as Thomas Jefferson, who prophesied dire 
consequences to our democratic institutions if the people were piled 
up in cities, would have been confounded to see how adaptable 
the political forms proved to be to the new economic molds. The 
industrial revolution brought with it mechanical and social inven- 
tions which made it possible for the parties to operate upon a vast 
scale. The new abundance created by the improved methods of 
exploiting the country’s resources allowed a system of universal 
free education which permitted the masses to enjoy the products 
of the printing presses. However, if the United States had been as 


very clear by the events in Germany under the Weimar Republic. After 1929 the rapid growth 
of the intolerant parties, the National Socialist party at one extreme and the Communist 
party at another extreme, made it impossible to operate the parliamentary system and Presi- 
dent Hindenburg resorted to the device of government by decree. The Weimar parties were 
unable to integrate the German people so as to produce a parliamentary majority. 
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large in 1800 as it is now, it is doubtful whether national election 
campaigns could have been conducted. As the country expanded, 
the political parties learned to use such inventions as the steam 
railroad, the telegraph, the telephone, the modern printing press, 
the automobile, the sound truck, the motion picture, and the radio 
to carry their messages to the voters over vast expanses of territory. 


PARTIES AND MAJORITY RULE 


One of the outstanding characteristics of the American party 
system is that it is a two-party system, in contrast to the multiple- 
party systems which are found in the democratic countries of Con- 
tinental Europe. . 

In one sense all democratic party systems are two-party systems. 

e doctrine of government by consent has proved to be workable 
only when some convention such as the principle of majority rule 
has been adopted. Those nations which did not adopt the majority 
rule principle either ceased to be self-governing or opened the way 
to dismemberment or stagnation. *In Spain, Switzerland, Hungary 
and Poland, bitter experience demonstrated the necessity of adopt- 
ing a device for arriving at a decision without obtaining the con- 
sent of all.? For instance, in the Poland of the sixteenth century 
unanimous consent was required for elections, the levying of taxes, 
and communal self-government. The veto of any individual deputy 
or squire kept the Poles from forming a strong government which 

could resist foreign pressure. 

Once the principle of majority rule is adopted, the next question 
becomes: How will this majority be obtained? In the United States 
and Great Britain the majority is formed by the leaders of one of 
the major parties who have been able for over a hundred years to 
marshal sufficient numbers of the voters to form governments. 
The two-party system implies that no party will have such over- 
whelming power that it is hopeless for the opposition to strive to 
obtain a majority. On the other hand, the multiple-party system 
requires the leaders of different parties to come together to form a 
coalition government since no one party comes near to a majority. 


3 Ladislas Konopczynski, ‘‘Majority Rule,” Encyclopaedia of the Social Sciences, X (June, 
1933)» 55-60- 
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In either case it is necessary for the party leaders to make many 
compromises. Under the two-party system, the bargains between 
diverse elements are made before the election, and under the mul- 
tiple-party system they are made after the election. 


The Two-Party System 


The two-party system based upon electoral divisions has been 
characteristic of English-speaking peoples. It has been regarded 
by some commentators as a superior form of party development.* 
In the United States and Great Britain there has never been a time 
when there were only two parties, but in these countries the minor 
parties have been relatively insignificant, and the central tendency 
has always been toward a twofold division of the voters. Under 
this system, the important fact is that the preponderant party has 
the power to operate the machinery of the government by itself. 

In English-speaking countries the two-party system has been the 
result of a high degree of homogeneity, the general use of a com- 
mon language, the presence of long-standing traditions, the absence 
of intolerant minorities, the general acceptance of the economic 
system of free enterprise and the belief in democratic devices. In 
addition to these general conditions, there are peculiar political 
institutions in England and America which have conditioned 
party growth. In both countries the single-member district system 
of representation has been employed for the selection of national 
legislators. This plan has discouraged the minority parties and 
prevented their getting any firm foothold in the national lawmak- 
ing body. However, in England it did not block the rise of the 
Labor party. Since 1918, when universal adult suffrage was 
adopted in Britain, there have been three parties rather than two. 

The position of the executive in English-speaking countries has 
also contributed to the formation of the two-party system. In 
England the Prime Minister has the power to dissolve Parliament, 
which means that he has a firm whip hand over his party followers 
in the House of Commons. If any members of the party in power 
entertain thoughts of breaking off and forming a new party group, 
they are brought to their senses by the party whip who warns 

4A. L. Lowell, The Government of England (new ed., New York, 1912). 
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them of the trouble and expense of a new election and of the 
danger of their being defeated if the party leaders should choose to 
concentrate their efforts to that end. In the United States the elec- 
tion of the President by a majority in the electoral college has had 
a similar effect upon party development. Any party which cannot 
approach a majority in the electoral college must give up hope of 
controlling the most important political office. Consequently, 
except in times of great crisis, as in the Civil War period, the 
voters have clung to the old bi-party tradition. 

The American two-party system has been severely criticized by 
some foreign observers. While James Bryce was on the whole sym- 
pathetic, M. Ostrogorski repudiated the system altogether. The 
two-party plan came, said he, from the Middle Ages when men 
were divided'into hostile camps and must be either orthodox or 
heterodox. But now many new questions divide men’s minds, and 
the party rests “‘on political conditions which have ceased to 
exist.’’ Rigid parties are no longer needed, and party domination 
is no longer necessary. ‘‘Party as a wholesale contractor for the 
numerous and varied problems present and to come should give 
place to special organizations, limited to particular objects, and 
forming and reforming spontaneously, so to speak, according to 
the changing problems of life and the play of opinion brought 
about thereby. Citizens who part company on one question would 
join forces on another.” 

Ostrogorski suggests therefore the “‘substitution of special and 
more elastic organizations for the permanent and stereotyped 
parties."” Here he seems to look toward the group or multi-party 
system in place of the bi-party plan; and in this connection he sug- 
gests the utility of the preferential vote as a means of securing freer 
grouping of citizens.° 


The Multiple-Party System 


The electorates of the Continental democratic countries of Europe 
have lacked the cohesiveness of the British and American elec- 
torates and consequently they have been divided into many small 
parties, no one of which can command a parliamentary majority 


5M. A. Ostrogorski, Democracy and the Organization of Political Parties (New York, 1902). 
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by itself.6 Religious, nationalistic, economic and political differ- 
ences have split the voters into many different groups and prevented 
their forming into two main armies. Thus in France there are 
seven or eight main parties, in Switzerland five or six, and in Bel- 
gium four. 

In a very illuminating analysis of the French party system, André 
Siegfried pointed out that there were parties born of the French 
Revolution, the clerical and the anti-clerical parties, and there were 
parties born of the industrial revolution, the conservative and the 
working class: parties.’ While there is some overlapping in these 
two divisions, z.¢., a clerical party may have conservative tenden- 
cies and a Marxist party may be anti-clerical, yet they reveal two 
fundamental cleavages which are not so prominent in the United 
States. 

Religious tolerance in America has discouraged the formation of 
ecclesiastical political parties. However, in France, Belgium, 
Switzerland and other democratic countries of Continental Europe 
there are strongly organized Catholic parties which are interested 
in securing government support and protection for the church and 
its activities.® 

Nationalistic and linguistic differences may also furnish the 
basis of party separatism. This is shown in Belgium, where there 
is a Flemish nationalist party, and in the Union of South Africa, 
where there is a Nationalist party based upon the cleavage between 
the Boers and the English. On the other hand, Switzerland's 
linguistic differences have not proved a basis for the formation of 
Separate parties. 

Perhaps the most important reason why Continental European 
democracies have had multiple-party systems is to be found in the 
economic composition of the population. As compared with the 
United States, class stratification there has been more marked and 


®° For a brief discussion of the French, Belgian, German (Weimar) and Swiss multiple- 
party systems, see H. F. Gosnell, Why Europe Votes (Chicago, 1930). For a more extended 
analysis consult Herman Finer, Theory and Practice of Modern Government (London, 1932); and 
C. Friedrich, Constitutional Government and Politics (New York, 1937). 

” France: A Study in Nationality (New Haven, 1930). 

® Ludwig Bergstrasser, ‘Catholic Parties,” Encyclopaedia of the Social Sciences, Il (Decem- 
ber, 1930), 271-75. 
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the labor groups have been more diligent in building up their own 
organizations. The result has been the formation of labor, socialist 
and communist parties which are bitterly hostile to the capitalistic 
Or conservative parties. 

The multiple-party system is also the product of certain political 
institutions. In France the lack of the power of dissolution makes 
it impossible for the Premier to discipline the party members, as 
the Prime Minister can in Great Britain, with the threat of new 
elections. Consequently, the seven or eight main parties in the 
French Chamber of Deputies continue operations during the entire 
legislative period. In Switzerland the lack of a responsible par- 
liamentary system leaves room for a multiple-party system. The 
plural executive does not have to resign when its measures are 
voted down in the National Council; therefore various combina- 
tions of party groups are possible. The system of representation 
may also encourage the multiplication of parties. Switzerland, 
Holland and Belgium have forms of proportional representation, 
and France has a double balloting system which encourages a fine 
division of opinion at the first ballot. 


The One-Party System 


At the other extreme from the multiple-party system stands the 
one-party system or the totalitarian regime.* 

In recent times there has developed in some European govern- 
‘ments, notably in Russia, Italy and Germany, an institution termed 
the one-party system. These systems vary somewhat from place 
to place and from time to time, but in general they have the same 
broad characteristics. 


1. The party is restricted to a small fraction of the community. In 
Russia less than one per cent of the total population are Communists of 
party standing; in Italy and Germany only 5 per cent of the total popula- 
tion are members of the legal party. 

2. The official party has a ‘‘monopoly of legality,” 7.e., no other party 
has any legal standing. No other party may organize, agitate, discuss or 
carry on any activities coming under the head of party or political func- 


9M. Ascoli and A. Feiler, Fascism for Whom? (New York, 1938); SS: Ford (ed.), Dicta- 
torship in the Modern World, 2nd ed. (Minneapolis, 1939); E. Heimann, Communism, Fascism or 
Democracy? (New York, 1938); I. Silone, The School for Dictators (New York, 1938). 
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tions. All such forms of behavior are illegal and are liable to severe pun- 
ishment. There are of course social groups in a given community, but 
they must be careful to avoid anything like partisan association or activity. 

3. The so-called party is closely organized from top to bottom and 
plays an important role in the conduct of public affairs. The party assem- 
blies are more significant than the meetings of the remaining parliamentary 
bodies, and the party leaders also have an important position in adminis- 
tration. While the power of final decision rests in the hands of the ruling 
head of the state, the advice of the party leaders and party organization 
is important and influential. 

4. Policies depend in large measure for their administration upon the 
party leaders, either directly or indirectly. In military administration 
this is difficult to deal with, but in other branches of the state activity, 
much can be done in the way of party supervision and control. 


All this constitutes a form of organization of political power 
but in no sense a party as the term is generally employed. The 
elements of free association, free organization, free discussion, free 
criticism of policies and presentation of counter policies, free vot- 
ing on issues or personnel are all absent. The outcome is a closed 
corporation of political activists who choose their own member- 
ship’? and compel the community to accept the lines of action 
they determine — by persuasion and example if possible, but if not, 
by intimidation and force. There may be some latitude in discus- 
sion, but not in organization or opposition. The terror and the 
purge are never far away in theory or in practice. 

It is of course possible to call such an arrangement a one-party 
system, but in fact it is precisely the opposite of a party system, 
and can be correctly characterized as a pseudo-party system. It is 
a very limited aristocracy maintained by violence, if necessary. 

The one-party system is the product of the disturbed social and 
economic conditions following the Peace Conference of TOLS. ae 
is true that despotism is an old form of government, but the modern 
authoritarian regimes differ from those of former periods in that 
they are mass movements, which have at their disposal all of the 
implements of modern technology and psychology. 

The democratic party system has taken little root in those coun- 
tries where the peasants were isolated, where there was a large 


*9 See Merriam, The New Democracy and the New Despotism (New Y. . 
cations for membership. potism (New York, 1939), on qualifi- 
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amount of illiteracy, where the means of communication were not 
fully developed and where there were relatively few large cities. 
In such countries the businessmen were timid and were dominated 
by the landed aristocracy. The voters could not read the ballots, 
to say nothing of the newspapers, and they were usually con- 
trolled by organized bands of armed men. It is interesting to note 
that the modern one-party system was first established in Soviet 
Russia where all of the conditions described above prevailed. 
Even an industrialized country may turn to an authoritarian 
regime when national humiliation and economic and political inse- 
curity make desperate remedies attractive. Immediately following 
1918, Italy and Germany were among the states that were dissatis- 
fied and insecure. The Italians lacked the resources of a great 
power, and they felt they were deprived of colonial outlets for 
their expanding population. Mussolini, in his famous march on 
Rome in 1922 and in his subsequent extensions of his power, ex- 
ploited the national disillusionment of the Italians regarding the 
peace settlement. The Italians were told that they had won the 
war but lost the peace because they failed to attain their territorial 
ambitions in Europe and in Africa. Similarly, post-war Germany, 
humiliated and disarmed by the terms of the Versailles Treaty, felt 
insecure. The failure of the League of Nations to correct the in- 
equities of the treaty and the attitude of the Allies toward Ger- 


‘many’s demands with reference to reparations and arms equality 


increased the Germans’ sense of injury. Adolf Hitler had the 
organizing genius and the oratorical skill to exploit these feelings 
at a critical time. 

It appears that the one-party system also flourishes when eco- 
nomic conditions become unbearable and the people have lost hope 
in their economic and political institutions. One of the principal 
reasons for the collapse of several democracies in Europe since the 
World War is the economic chaos which the war left in its wake. 
Democracy has survived in those countries which have enjoyed a 
relatively high standard of living even at the lowest points of the 
business cycle and where the people still had some faith in eco- 
nomic liberalism. In spite of a permanent depression in certain 


1 Francis Delaisi, Les Deux Europes (Paris, 1929). 


10 THE AMERICANGPARTY SYSiLEM 


industries, Great Britain is still relatively prosperous. The French 
did not feel the depression until much later than other European 
countries. The Swiss and the Scandinavians have been particularly 
successful in weathering the crisis. Democratic symbols might 
have survived in Germany if some way had appeared to save the 
economic structure of the Republic. During the time that Ger- 
many could borrow funds to keep her industries going, the anti- 
democratic sentiment made comparatively little headway.” The 
National Socialist party did not begin to expand its electoral sup- 
port until unemployment had reached alarming proportions in the 
German Republic. 

In particular countries the rise of the one-party system may be 
traced to the lack of a tradition of self-government and free insti- 
tutions. While the German people had a brief experience with the 
democratic system of government under the Weimar Constitution 
from 1919 to 1933, this experience was not calculated to recommend 
democratic institutions since it was associated in the popular mind 
with economic adversity at home and political frustration in inter- 
national relations. During the Weimar epoch, Germany was ruled 
by a political bureaucracy which was deeply rooted in the tradi- 
tional power of the aristocracy, the plutocracy and the army. The 
transition from the benevolent paternalism of semi-absolutist gov-. 
ernment to the liberalism of democratic institutions was too abrupt. 
It may also be said that in Italy the parliamentary system from 
1870 to 1922 had always been in the hands of a small ruling 
class which exploited the ignorance and the indifference of the 
masses. 

A people that wishes to try popular government must agree to 
allow disagreement. Without a general consensus of Opinion 
favorable to democratic methods, the system is impossible. Where 
a considerable minority is found which is hostile to the democratic 
techniques, then it is impossible to make a multiple- or a two- 
party system work. A fascist dictatorship was established in Ger- 
many when a majority of the German voters indicated that they 
were opposed to democratic methods. What the German people 
lacked was a faith in their own ability to solve their difficulties by 

R. L. Buell and others, New Governments of Europe (New York, 1935). 
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parliamentary methods. They were unable to practice self-integra- 
tion. 

The constitutional consensus which was lacking in Germany 
during the twenties has been present so far in the United States. 
The American two-party system has not intensified class strife. It 
has softened it. Throughout American history the major parties 
have cut across class lines. They have included members from 
every sectional, racial, religious, class and occupational grouping 
in the country." The major parties have been national parties. 
Parties which have been based on narrow class interests have not 
thrived in the American atmosphere. 


18 See Chaps. IV and V, below. 
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Evolution of Major Party Issues! 


DETERMINATION OF PARTY POLICIES 


ORS of the functions of the political party is to aid in the 
formulation of public policies, in the shaping of issues on 
which various groups in the community divide. To what extent, 
upon what subjects, in what way, it may be asked, do political 
parties act in the process by which the community states and settles 
broad questions of social, economic and political policy? It will 
be found that at this point more than at any other there is wide- 
spread misunderstanding of the actual work of the parties. The 
unsophisticated may assume that common action on common poli- 
cies is the only function of the party, while the Over-sophisticated 
may conclude that the party has nothing to do with these ques- 
tions. An objective analysis will reveal the true part played by 
the political organizations in the shaping of issues, and help to 
clear away some of the frequent misunderstandings about the real 
work of the party. 


* This chapter does not purport to give a well-rounded discussion of the evolution of party 
issues. That would require another book. The 1 936 campaign issues are discussed in more 
detail to give an idea of what things might be taken up. See Edgar E. Robinson, The Evolution 
of American Political Parties (New York, 1924); F. R. Kent, History of the Democratic Party (New 
York, 1928); W. S. Myers, The Republican Party: A History (New York, 1928); and A. N. 
Holcombe, Political Parties of Today (New York, 1924). 

J. A. Woodburn, Political Parties (New York, 1924), Chaps. I-IX, has a good running 
account of the historic differences between parties; K. H. Porter, National Party Platforms (New 
York, 192.4) gives the party platforms; Edward Stanwood, The Presidency (Boston, 1916), also 
gives a good account of national party issues together with nomination and election statistics 
to 1916. In MacPherson's Handbook, 1866 to 1894, Appleton’s Cyclopedia, 1861-1903, American 
Year Book, 1910 to date, and the World Almanac much material of value is contained. The 
standard histories of the United States give a detailed discussion of many of these questions 
notably A. M. Schlesinger, The Political and Social Growth of the United States (New York, 1933) 
and S. E. Morison, The Oxford History of the United States (London, 1 927). 
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In every community there are broad differences upon questions 
of public interest. Persons holding similar views tend to come —— 
together in groups for conference, for statement of principles, for 
effective organization to carry them through into practical action. 
This is ostensibly the primary purpose of political. parties. This 
task involves a wide variety of functions, some governmental and 
others partly governmental, including the formulation of political 
platforms, the nomination and election of candidates, control over 
legislative, administrative and even judicial activities, continuous 
attention to public opinion — the governing power in last resort. 
To carry out these principles or policies is the ideal purpose of the ~~ 
political party, to rally to them widespread support, interest, 
activity and enthusiasm. Whatever other influences may actually 
be at work, campaigns of the party are always conducted in the 
name of certain high principles or general policies for which the 
party stands. These policies are always nominally designed for 
the common good as that good is interpreted by the particular 
party. 

In practice these programs may be closely connected with the 
benefit of various social and economic interests, following the lines 
of class or section or both, interpreting the needs and desires of 
these elements of the population. Each interest will inevitably 
endeavor to translate its demand or desire into the most logical~— 
formula, the most attractive shape, the highest moral appeal. East 

-and West, North and South, Capital and Labor and Agriculture 
intellectualize and moralize their claims if possible. Each struggles 
for the possession of the precious support of science, morality, tra- 
dition, deftly or clumsily weaving its propaganda in party form. 
A large taxpayer of New York may find the income tax an inva- 
sion of state’s rights, or undesirable, or immoral; and the cotton 
manufacturer may find the prohibition of child labor contrary to 
the principles of state’s rights and economically unsound. Tie 
brewer and distiller may denounce the invasion of personal liberty 
by the ‘“‘dry’’ laws, and the utility owner may find the regulation 
of rates unconstitutional or unwise. The shipper and the railroad 
may develop different theories of justice, and the railway employees 
may find still another canon of social equity. Incidentally by their 
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very appeals all parties pay tribute to the prevailing ideas of 
science, morality and democracy. 

It is not necessary or correct to assume that these groups are 
insincere or hypocritical in their protestation that their program 
or policy is conducive to the general interest of the whole com- 
munity. On the contrary the enthusiasm and fervor of their effort 
arises from its wholehearted sincerity. Without conscious intent 
they identify the interest of their group with that of the larger 
group, and thus are able to speak in the interest of the greater 
group. This gives heartiness and genuineness to the movement 
instead of artificiality and insincerity. Agriculture, Labor and 
Manufacturing are equally convinced of the justice of their cause 
and its desirability from the national point of view. There are 
many cynical exceptions to this, but as a rule the statement is 
correct. 

Party programs and policies, then, serve to unite individuals and 
groups, to bring them into the party ranks and to hold them there, 
as long as the issues hold, or unless more significant ones arise. 
In the strongest partisan the party belief is nearer to custom or 
tradition; in the next circle of party adherence, a general tendency 
or predisposition to follow the party may be observed; but in the 
outer circle of those more open to argument, the party belief takes 
the form of a lively conviction that the party program, legislative 
or administrative, is superior for reasons immediately ahead. The 
Republican whose grandfather voted for Lincoln; the Republican 
who believes that ‘“‘on the whole’’ the party is most ‘“‘efficient’’; 
the Republican who disapproves the New Deal are different types. 
To these may be added the independent who comes in for the cam- 
paign on some specific issue. In the same way the Democrat whose 
grandfather fought with Lee; the Democrat who believes that ‘‘on 
the whole’’ the party is most favorable to the plain people; and 
the Democrat who believes in the New Deal are three different 
types; and to these may also be added the independent who comes 
in for the campaign on some specific issue. 

The platform and the program, notwithstanding their very 
obvious limitations, are recognitions (r) of the existence of a com- 
mon interest in the group which is placed in the position of a 
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paramount interest prior to that of all subsidiary groups, and 
(2) of the necessity of an appeal to reason rather than mere force 
in the adjudication of the question at issue. In very many instances 
these nominal recognitions are mere lip service without the ring 
of sincerity and straightforwardness, but if this were always true 
or were believed to be true the party platform would be given no 
consideration by the voters. In point of fact, party currency has 
been very seriously depreciated by the frequent counterfeits and 
useless paper in circulation, but a certain value still remains. 


BRIEF HISTORICAL VIEW OF MAJOR PARTY ISSUES 


Historically, there have been five broad divisions between par- 
ties. The first was that between Federalists and Democrats; the 
second between Whigs and Democrats; the third between Repub- 
licans and Democrats before the Civil War; the fourth between 
Republicans and Democrats in the post-bellum period until 1929; 
and the fifth between the ‘‘New Dealers’’ and their opponents. 
With certain variations, the two-party tradition has persisted. 


Federalists and Republican Democrats 


At the time of the first division between the major parties in the 
United States (1800), there were only five and one-half million 
people in the country, nearly one-fifth of whom were slaves. Two- 
thirds of the people lived along the Atlantic seaboard, within fifty 
miles of tidewater. The roads were few and bad, even in the older 
communities, and the United States was still overwhelmingly 
rural and agricultural. The total population in towns with more 
than 10,000 inhabitants was only about 200,000. The largest city 
of the day was Philadelphia which could boast of only 70,000 
people. New York was second with a mere 60,000, and Boston 
trailed with its 25,000. There was very little manufacturing, and 
American capital was invested mostly in agriculture and shipping. 
The social institutions of this period presented a sharp contrast 
to those of the twentieth century. The newspapers were small in 
size and circulation. Editorials were more important than news 
items. The schools were largely aristocratic and religious and the 
great bulk of the population was illiterate. Religious intolerance 
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had not yet been completely eliminated from the state constitu- 
tions and statute books. 

The principal figures in the first political division were Alexan- 
der Hamilton, President Washington’s brilliant Secretary of the 
Treasury, and Thomas Jefferson, the first President’s equally bril- 
liant Secretary of State.2 Hamilton apparently won the ear of the 
father of his country since his so-called Federalist measures were 
put through, including the funding of the national debt, the as- 
sumption of the revolutionary debts of the states, the adoption of 
a protective tariff for the infant American industries, the estab- 
lishment of the United States Bank, the adoption of a sound 
national currency, the granting of special favors to American ship- 
ping, the provision of adequate national defense, and a foreign 
policy which was more favorable to England than to revolution- 
ary France. These policies were so distasteful to Jefferson that he 
resigned from the cabinet. 

Thomas Jefferson narrowly missed being elected President of the 
United States in 1796 when John Adams, a Federalist, beat him 
by a margin of four electoral votes, but he came back in 1800 to 
crush his opponents. His cohorts were first called Republicans 
and later Democrats. These anti-Federalists had complained in 
Congress that ‘This plan of a National Bank is calculated to bene- 
fit a small part of the United States, the mercantile interest only; 
the farmers, the yeomanry, will derive no advantage from it,”’ 
that the protective tariff would operate ‘‘as an oppressive indirect 
tax upon agriculture’’ and that the funding system was aimed to 
help the very wealthy.? Writing to Madison in 1799, Jefferson 
proposed that all possible emphasis in the campaign be put upon 
the Alien and Sedition Laws, the direct tax, the army and navy, 
the “‘usurious loan to set these follies on foot’’ and the pictures of 
“recruiting officers lounging at every court-house and decoying 
the laborer from his plough.’’* On a program calling for freedom 
of the press, repeal of heavy taxation on the farmers, protection 

2C, G. Bowers, Jefferson and Hamilton, the Struggle for Democracy (Boston, 1 925); C. A. Beard, 
Economic Origins of Jeffersonian Democracy (New York, 1915); Henry J. Ford, Alexander Hamilton 
(New York, 1925); C. E. Merriam, American Political Theories (New York, 1916). 


* Cited by C. A. Beard, American Party Battle (New York, 1928), p. 35. 
* Bowers, op. cit., p. 444. 
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of the constitutional rights of the states and curtailment of the 
rising power of capitalism and finance, the Jeffersonians were 
swept into power and it was many years before elements of the 
Hamiltonian system were again found in the program of a success- 
ful major party. Jefferson, the sage of Monticello, exercised great 
influence over his successors, Madison and Monroe, and in the 
face of the rising democratic tide the Federalist leaders soon found 
themselves without followers. 


Democrats and Whigs 


The second broad division between the major parties was be- 
tween the Democrats and the Whigs, covering the campaigns of 
1832 and 1836, and, less sharply outlined, the campaigns of 1840, 
1844, 1848 and 1852.° During the period from Washington's ad- 
ministration to that of Andrew Jackson, vast changes had taken 
place in the social and economic characteristics of the country. 
Since the Revolution the territory of the country had more than 
doubled, the number of states had increased from 13 to 22, the 
amount of capital invested in manufacturing had been greatly 
augmented, the means of transportation had been improved and 
the frontier had moved considerably farther westward. However, 
the country was still only 7 per cent urban and the apparently 
inexhaustible supply of land determined to a large extent the eco- 
nomic and political system. Farming was the leading occupation, 
and in a country where land was free, property qualifications for 
voting were largely meaningless. 

Andrew Jackson’s election to the Presidency in 1828 marked an 
end of aristocratic leadership in American political parties, and 
with it the blossoming of the spoils system and the development 
of executive party leadership. In contrast to the highly educated 
and cultivated Jefferson, Jackson had attended school for only a 
few terms, had never learned to write or spell English correctly, 
and had little knowledge of literature and science. 

The issues raised during this period were the continuance of the 

5 C. G. Bowers, The Party Battles of the Jackson Period (Boston, 1922); G. W. Johnson, Andrew 


Jackson (New York, 1 927); D. T. Lynch, An Epoch and a Man: Martin Van Buren and His Times 
(New York, 1929); Allan Nevins, Polk: The Diary of a President (New York, 1929); Merriam, 
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United States Bank, which the Whigs favored and the Jacksonian 
Democrats opposed, and the maintenance of a strong national 
executive, which the Whigs opposed and the Jacksonians upheld.® 
The tariff, strict and loose construction of the Constitution, and 
slavery were in the background, emerging from time to time, yet 
not making definite lines of demarcation. Jackson himself was a 
good deal of a nationalist, as he showed in his stand on nullifi- 
cation, and the Whig party was unwilling or unable to take a 
stand on the slavery question. The campaign of 1840 was a per- 
sonal battle in which the Whigs adopted no platform at all, pre- 
ferring to rally around the personality of General Harrison. In 
the struggle of 1844 the Democratic party committed itself to ter- 
ritorial expansion but the Whigs under Clay did their best to evade 
the issue. The contest of 1848 was again characteristic in its lack 
of clear-cut issues of general significance. - 

The class alignment again arrayed the commercial and trading 
interests, especially those controlled by the United States Bank, 
on the side of the Whigs, while the Democrats appealed more suc- 
cessfully to the agrarian group and the smaller shopkeeper.” Sec- 
tionalism also entered into this contest, with the southern and 
western territory inclining toward the Democracy and the eastern 
group of states favoring the Whigs, although by no means was an 
unbroken front presented. 


Republicans and Democrats: War Issues 


The third alignment was that between Republicans and Demo- 
crats in the memorable campaigns of 1856 and 1860.8 During the 
period from 1840 to 1860 the population of the country had nearly 
doubled; methods of transportation and communication had been 
vastly improved by the development of the railroad, the steam- 
boat, the telegraph, and postal reform; and the inauguration of a 

§W. A. McDonald, Jacksonian Democracy (New York, 1906); W. E. Dodd, Expansion and 
Conflict, 1825-65 (Boston, 1915). 

7R.C. H. Catterall, The Second Bank of the United States (Chicago, 1903). 
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and Abolition (New York, 1906); C. G. Bowers, The Tragic Era: The Revolution after Lincoln 
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system of free public education had laid the foundation for huge 
newspaper circulations. The North, with its system of free labor 
(large parts of it immigrant labor), small farms, industries, banks 
and philosophy of enterprise, was outstripping the South with its 
slave labor, leisure and gentleman class, large plantations and 
aristocratic ideology. The North, which was exploiting the indus- 
trial and mineral resources of the country, was growing more 
rapidly in population and wealth than the South, whose chief 
asset, the soil, was declining in fertility. The storm broke when it 
appeared that the slave power, the elite of the “‘Cotton Kingdom,” 
had tightened its grip on the national government. The breaking 
of the Missouri Compromise of 1820 by the Kansas-Nebraska bill 
in 1854 and the dictum of the Dred Scott decision of 1857 that 
Congress could not prohibit slavery in the territories shattered 
the existing party lines and led to the creation of a new party, 
called the Republican party. This drew together such diverse 
elements as the Northern Whigs who opposed the Kansas-Nebraska 
pill, the Democratic “‘Barnburners’’ who resisted the opening of 
new territory to slavery, and the Free Soilers who held that 
national power should bar slavery from the territories. 

The new Republican party turned to Abraham Lincoln as its 
standard bearer in 1860 because this backwoodsman lawyer was 
not so violent as Seward and others. His ‘‘house divided’’ speech 
did not go so far as Seward’s “‘irrepressible conflict’ statement, 
and he was regarded as being closer to the farmers than his eastern 
rival. The grain growing farmers of the north central part of the 
United States were determined to keep the slavocracy out of the 
territories and at the same time they wanted to preserve the south- 
ern market for their products. Even the diplomatic Stephen A. 
Douglas, with his ingenious doctrine of squatter sovereignty, 
could not keep the Democratic party together during the crisis. 
The southern delegates bolted the Democratic Convention and 
nominated a candidate of their own, John C. Breckinridge. The 
relatively peaceful processes of party competition did not function 
_ in this critical moment of the national life, although party organi- 
zations held together longer than did the ecclesiastical. The 
Democratic party was split by: the issues of the day, but it sur- 
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vived the ordeal of the Civil War fought over slavery and the 
maintenance of the Union. 

During the Reconstruction Period the Republican party kept 
the war issues well to the front and side-stepped other questions. 
The Negroes were freed in order to help win the war, and during 
Reconstruction they were given the vote in order to build up the 
southern constituency of the Republican party. General Grant 
could not have won in 1868 against Seymour without the support 
of the southern Negroes. In 1872 Grant found Greeley, the candi- 
date of the Liberal Republicans and Democrats, a weak opponent 
in spite of the fact that the Republican party was becoming more 
and more vulnerable to attacks. Strenuous efforts were made to 
obtain a verdict of public opinion upon the honesty and efficiency 
of the Republican administration, but the war issue was still too 
strong to make this possible. 

The loss of southern support due to the activities of the Ku Klux 
Klan and the loss of northern support due to the scandals of the 
Grant administration resulted in a popular defeat of the Repub- 
lican party in the famous disputed election of 1876 between Hayes 
and Tilden. However, Hayes, the Republican candidate, was given 
the electoral majority by a partisan decision of an Electoral Com- 
mission. This election marked the end of the Reconstruction 
Period in politics, since President Hayes withdrew the federal 
troops from the southern states, thereby abandoning that territory 
for his party. 

The principal issue that divided the two major parties in the 
next four elections was the tariff issue.’ The 1880 campaign be- 
tween Garfield and Hancock saw the beginning of this line of 
cleavage between the parties, but it was not until 1888 that it was 
clearly drawn. In his electoral battle with Blaine in 1884, Grover 
Cleveland, the first successful Democratic candidate since Buchanan, 
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urged the fulfillment of his party's platform calling for a revision 
of the tariff. Again in 1888 and 1892, when he was running 
against Harrison, Cleveland risked his political future by advocat- 
ing tariff revision. 

However, during this period the margin between the two major 
parties was a close one and there were conservative and liberal 
elements in both. Much of the material of which the party plat- 
forms were made was practically identical in both parties. In 
1888 there were nineteen planks in the Republican platform and 
twelve in the Democratic.'? Of these nine were the same in both 
platforms and in only one was there a significant difference. The 
parties agreed on the maintenance of the Union, on a homestead 
policy, on the early admission of the territories, on civil service 
reform, on pensions, on the trusts, on sympathy with Ireland and 
on the exclusion of foreign contract labor. Republicans declared 
in favor of personal rights and the free ballot, while Democrats 
declared for a written constitution with specific powers. In addi- 
tion to these items the Republican platform declared against Mor- 
monism, in favor of bi-metallism, for the reduction of letter post- 
age, in favor of free schools, adequate fortifications, the Monroe 
Doctrine, protection of fisheries, and included carefully safeguarded 
statements regarding prohibition. They disagreed upon the 
tariff alone. 

In 1892 there were twenty planks in the Republican platform 
and twenty-two in the Democratic. Among these there was only 
one point of divergence, namely, the tariff. Many other planks 
were identical, as, for example, opposition to the trusts, main- 
tenance of the gold and silver standard, civil service reform, oppo- 
sition to the Czar, friendliness for Ireland, a liberal pension system, 
deep waterways, the Nicaragua Canal, the World’s Fair, the ad- 
mission of territories and the protection of railroad employees. 
The Republicans again declared in favor of freedom of the ballot, 
while the Democrats denounced the federal election law. The 


¥ The numbering of the planks is somewhat arbitrary, and may be variously calculated. 

13 “The first concern of all good government is the sobriety of the people and the purity 
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Republicans declared for an irrigation policy and the Democrats 
for homesteads. The Republicans favored the extension of for- 
eign commerce, free thought, postal free delivery, temperance 
(again carefully safeguarded), selection of federal officers for the 
territories from among territorial residents; while the Democratic 
party demanded stricter immigration laws and free schools, de- 
nounced the sweating system and opposed sumptuary laws." 


Republicans and Democrats: Industrial Issues 


The election of 1896 marked the beginning of a new era in Ameri- 
can politics.° Repudiating the policies of its only successful can- 
didate since the Civil War, the Democratic party embraced the 
inflationary theories of the Populists and presented as its candidate 
William Jennings Bryan, the “‘silver-tongued orator from the 
Platte.” Although Bryan was never destined to win the Presi- 
dency, he was a strong individual force behind the income tax 
amendment, the direct election of senators, the woman suffrage 
amendment and the prohibition era. His attempt to lead the west- 
ern farmers to victory was blocked by the wealth of the East and 
the skill of Mark Hanna in winning votes for his candidate, 
William McKinley. As a matter of fact, the Bryan campaign 
placed the Republican party firmly in the saddle, to be dislodged 
only by internal dissension in 1912 and by the depression in 1932. 

Curiously enough, at the time that the Republican party had 
become the spokesman for big business, a young man was rising 
in the councils of the party who was later to challenge this orien- 
tation.'® Theodore Roosevelt, candidate for Vice-President on the 
Republican ticket in 1900, tried to emulate the example of Bryan 
by barnstorming the country in a special train, while his more 
sedate running mate, President McKinley, remained in the White 
House. An assassin’s bullet, which struck down President Mc- 


™4 Sec. 21: ‘We are opposed to all sumptuary laws as an interference with the individual 
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Kinley a few months after his second inauguration, elevated the 
young ““Teddy”’ to the Presidency far sooner than he himself could 
have hoped in his wildest dreams. At first the new President in- 
sisted that he would carry out McKinley’s policies. As one com- 
mentator put it later: ‘‘He did. He carried them out and buried 
them.”’ 

For a while Roosevelt did what he could to reassure the business 
interests. It also appears that his eye was fixed on the 1904 cam- 
paign and he did not want to make any serious mistakes which 
might jeopardize his nomination. When the 1904 Convention met, 
his friend Senator Lodge, a conservative, was instrumental in draw- 
ing up the platform. In this year there was no clear-cut issue pte- 
sented by the major parties, since Judge Parker, the Democratic 
candidate, had repudiated the Bryan policies. However, in 1908 
it was Roosevelt who wrote the party platform. When his candi- 
date, Judge Taft, a few years later as President appeared to go back 
on some of these policies, Roosevelt lined up with the insurgent 
Republicans who disliked the high Republican tariffs, the coolness 
of Republican leaders toward organized labor and the close identi- 
fication of these leaders with the financial and industrial barons. 
The outcome of this Rooseveltian shift was the Progressive cam- 
paign of 1912.17 Deprived of the Republican nomination by the 
“‘steam-roller’’ methods of the reactionary elements in the party 
which controlled the Convention, Roosevelt started a new and 

‘militant progressive movement. 

In 1912 there were distinct issues between the Republican and 
the Progressive parties regarding the courts, constitutional amend- 
ments, direct legislation and primaries, as well as problems of 
taxation, currency, social and industrial justice. While these were 
largely ignored during the campaign by the Democratic candidate, 
Woodrow Wilson, this was not the case after the election.'® 
Wilson won by a plurality, and as President he pushed through a 
far-reaching legislative program which included the Federal 
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Reserve Act, the Income Tax Amendment, the revision of the tariff, 
rural credits legislation and the Federal Trade Commission Act. 
In the 1916 campaign the Democratic party stood on its record, 
which attracted a sufficient number of the former Progressives to 
win the Presidency again. Justice Hughes failed to convince some 
of the westerners of his progressive tendencies, and Woodrow 
Wilson won a great personal victory. 

That the Republican party was still the party which normally 
enjoyed the confidence of a large majority of the American people 
was clearly shown by the Harding landslide election in 1920. 
The main issue at this election was the verdict to be rendered on 
the Democratic administration, the conduct of the World War and 
the nature of the peace. The Democratic candidate, James M. Cox, 
campaigned on the program that the League of Nations was the 
only practicable means of maintaining permanent peace. Promi- 
nent Republicans such as Hughes tried to distinguish between 
“‘the’’ and ‘‘a’’ League of Nations, and their many qualifications 
left the voters in a fog. The selection of Harding as a candidate by 
a Senate coterie was an indication of a reaction against strong 
executive leadership.!® A singular complex of racial, nationalistic 
and class conditions led to the overwhelming triumph of the 
Republican party. 

The split in the ranks of the Democratic party in 1924 over the 
issues of Prohibition and religious and racial tolerance reduced 
that party to its lowest state in its entire history. John W. Davis, 
a compromise candidate, could not heal the breach in time for the 
election. In the meantime Senator La Follette of Wisconsin, who 
felt that Roosevelt had deprived him of the Progressive leadership 
in 1912, attempted a campaign upon the issues of economic and 
social justice, stressing the demands of the discontented agrarians. 
Calvin Coolidge, who became heir to the Republican nomination 
upon Harding’s death, refused to take up the challenge and fell 
back upon the claim that his party had brought prosperity .2° 
Neither Davis nor La Follette could make the scandals of the 
Harding administration an issue. 
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Again in 1928 the Republicans reverted to the prosperity appeal, 
asserting that business was more secure under Republican than 
under Democratic rule. The urban, wet and Catholic background 
of Al Smith, the Democratic candidate, was also used as a basis of 
the Republican attack. Even the South was divided on this issue. 
As it was put, “If Al Smith is elected it will be due to three things, 
the solid South, liquor and the foreign and Negro vote. If he is 
elected he is shrewd enough to bring foreigners here to increase the 
foreign vote. His plan would bring half a million a year. In ten 
years Tammany would as completely dominate the United States 
as it now dominates New York.’’*! Smith tried in vain to make 
water power control, party corruption and efficient public-spirited 
administration the main issues, but Hoover talked in generalities 
and allowed his supporters to build up the myth that he was a 
superman. Hoover won by a comfortable margin. 


New Deal Democrats and Republicans 


The fifth broad division between the major parties began to take 
form after the onslaught of the depression which began in 1929.” 
Hoover had been elected under what appeared to be most favorable 
auspices, but there were rumblings of disorder which had not 
escaped his notice.”? While he had been an efficient Secretary of 
Commerce, the burdens and responsibilities of the trying days of 
the business crash wore down his nerves. By 1932, when he was a 
‘candidate for re-election, he was no longer the confident executive. 
This was a situation made to order for the Democratic candidate, 
Franklin D. Roosevelt, who had not been carried away by the false 
prosperity of the twenties. However, the lines of the New Deal 
program were not drawn during the campaign. Both candidates 
pledged themselves to economy and a balanced budget; both were 
agreed on the desirability of drastic farm relief and unemploy- 
ment relief; both opposed the cancellation of the war debts; and 
both came out for the tightening of railroad and public utility 


21 Quoted by the Chicago Tribune, September 30, 1928. See also R. V. Peel and T. C. Don- 
nelly, The 1928 Campaign (New York, 1931). 

2 C. A. Beard and M. A. Beard, America in Midpassage (New York, 1939); R. V. Peel and 
T. C. Donnelly, The 1932 Campaign (New York, 1935): 

28 Theodore Joslin, Hoover Off the Record (Garden City, 1 934). 
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regulation. There were the usual charges and counter-charges 
about the efforts made by each of the parties to meet the problems 
of the day, and there were some differences of opinion regarding 
prohibition, the tariff, unemployment insurance, public utility 
holding companies and the operation of government power plants. 
But one looks in vain in the platforms of the parties or the speeches 
of the candidates for the battle lines of the ‘New Deal.”’ 

A teading of the platforms of the major parties for 1936 shows 
that both of the parties had changed considerably during the 
interval. Both accepted in 1936 certain policies which were either 
not mentioned or rejected in previous campaigns. There was now 
no disagreement regarding a system of managed currency, federal 
regulation of security exchanges, and the use of federal funds for 
the relief of unemployment and destitution. 

The chief differences between the two major parties in 1936 
concerned such questions as the role of the Supreme Court in our 
constitutional system, the relation of the national government to 
business, the maintenance of national credit, the efficient and 
honest administration of relief, the type of policy best suited to 
relieve the economic distress of the farmers, the best method of 
administering social security, the relative merits of a Roosevelt 
“New Deal” administration and a Republican administration 
under a ‘‘Kansas Coolidge’’ such as Alfred M. Landon. A brief 
consideration of these issues will throw light upon the functioning 
of the major parties as determiners of policies. 

An economic issue which emerged in this campaign was the 
trade policy of the United States. Secretary of State Hull has been 
largely influential in working out the trade agreement policy of 
the administration. Many eastern bankers, capitalists and mer- 
chants supported Roosevelt because they thought that his Secretary 
of State was sound in his ideas on international economic relations. 

Since the Republican party was the party of the “‘outs,”’ it spent 
considerable energy in criticizing the Democratic administration. 
It was charged that a party which disregarded its promises, as the 
Democratic administration had, could not be trusted. Particular 
reference was made to the unbalanced budget. The Democratic 
platform of 1932 had promised to reduce governmental expenditures 
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and to balance the budget. The Republicans viewed with alarm 
our growing national debt and expressed the fear that it might 
lead to a disastrous inflation. The Democratic answer to this was 
that the economic collapse of the nation had brought about such 
paralysis of business that it was necessary to place the nation on a 
war basis. This struggle against economic chaos required men and — 
money. The Roosevelt administration spent money to promote 
recovery, to prevent human suffering and to aid the destitute. The 
budget could not be balanced without eliminating relief expendi- 
tures. It was argued that the Republican party did not urge this 
drastic action. 

The handling of relief funds became another issue in the struggle 
against the Democrats. Republicans charged the administration 
with ‘‘waste’’ and ‘‘extravagance.’’ It was claimed that the 
people’s money was being squandered on “‘boondoggling projects.”’ 
The Democrats answered these charges by pointing out that while 
the gross cost of WPA (Works Projects Administration) projects 
was greater than straight relief or ‘‘doles,”” the value of the work 
done by the WPA offset this. By regarding this work as an asset, 
the New Deal accountants concluded that WPA was less expensive 
than direct relief. Stress was placed upon such useful accomplish- 
ments as road building, building and improving of schoolhouses, 
modernizing sewage systems, supplying park facilities and building 
airports. The New Dealers asserted that the administration of 

“WPA never exceeded 6 per cent of the sum spent. 

There were real differences between the farm programs of the 
two major parties. The Democrats promised to continue and 
improve soil conservation and domestic allotment program and 
cash payments. It was urged that the aim of the New Deal agri- 
cultural program was to establish a proper relation between 
agricultural production and effective demand. Republicans alleged 
that this plan involved the destruction of food at a time when 
many people were going hungry, and that this resulted in a national 
deficiency in farm products which necessitated imports. The New 
Deal’s answer to these charges was that the drought created the 
food shortage and that the pigs and cattle killed were made avail- 
able for relief rations. Administration defenders pointed out that 
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imports of all grains amounted to only 4 per cent of the United 
States production in the drought year. It was also claimed that 
farm cash income was nearly double the 1932 level. For the 
Republican scheme of subsidizing the dumping of farm surpluses 
in foreign countries, the Democrats had nothing but scorn. This 
was the scheme which Presidents Coolidge and Hoover vetoed 
with stinging messages. It would cost much more than the present 
plan of soil conservation, and it would be unworkable because the 
world was no longer able or willing to absorb our surplus farm 
products as it once did, and because foreign nations would take 
steps overnight to prevent the unwanted commodities from com- 
ing in. 

Perhaps the biggest issue which the American voters had to 
decide in 1936 was the question whether they wished to change 
personalities in the White House. The Democrats had pictured 
Roosevelt as the friend of the common man fighting desperately 
against tories and economic royalists. In the dark days of the bank 
crisis he had shown himself to be a man of great serenity in action. 
At that time his friendly voice over the radio speaking the words, 
“The only thing we have to fear is fear itself,’ gave the impression 
of great calm and assurance. Judge Mack referred to him as a 
young Galahad to whom the country had turned for relief, for aid 
and for help. 

The Republican opposition tried to present quite another picture 
of Roosevelt to the American public. Roosevelt was attacked as a 
dictator, a dangerous experimenter,?° a wrecker, who surrounded 
himself with “‘brain trusters’’ of communistic leanings. 

During the campaign President Roosevelt almost ignored the 
Republican candidate. The purpose of this was to belittle Landon. 
It was once said, ‘“‘Bad publicity is better than none.’’2? The 
attacks on Landon were made by the lesser lights of the administra- 
tion, not by the head of the government. It is clear that the 1936 


* Inaugural Address delivered in Washington, D. C., March 4, 1933. See F. D. Roosevelt, 
Looking Forward (New York, 1933), p. 26r. 

2° Proceedings of the Democratic National Convention of 1936, p. 212. 

6 For example, see H. L. Mencken, ‘‘Three Years of Dr. Roosevelt,’’ American Mercury 
(March, 1936). 

*7 Frank Kent, Political Behavior (New York, 1928), p. 252. 
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election marked the emergence of new issues in American politics. 
For better or for worse the New Deal has left its mark. 

In the thirty-six campaigns, clean-cut party issues dividing the 
voters have been presented in some seventeen cases, namely 1796, 
1800, 1804, 1808, 1832, 1836, 1844, 1852, 1856, 1860, 1864, 1884, 
1888, 1892, 1896, 1900, 1936. In some ten cases the dividing line 
has been largely personal, as in 1812, 1816, 1820, 1824 (commonly 
called the ‘scrub race for the Presidency’’), 1828, 1840, 1848, 1904, 
1908, 1912. The campaigns of 1868, 1872, and 1876 were held in the 
shadow of the Civil War, under anomalous conditions. The other 
campaigns were based partly upon party tradition and record or 
upon a mixture of party record and personality of the candidates, 
as in 1880, 1916, 1920, 1924, 1928 and 1932. 

The fifteen campaigns since 1876 may be classified as follows: 

1880 — Party tradition. 

1884 — Tariff (not fully outlined as an issue). 

1888 — Tariff. 

1892 — Tariff. 

1896 — Currency. 

1g0o — Currency and imperialism. 

1904 — Roosevelt and party tradition. 

1908 — Roosevelt and party tradition. 

1912 — Roosevelt and social justice — Republican party tradi- 
tion — Democratic party tradition and Wilson progressivism. 
1916 — Record of Democratic party and of Wilson. 

1920 — Record of Democratic party plus proposed League of 


_ Nations. 


1924 — Coolidge and ‘‘prosperity’’ — La Follette and farmer- 
labor program. 

1928 — Hoover personality and “‘prosperity’’ — Smith per- 
sonality and ‘‘liberal’’ program. 

1932 — Record of Republican party and Hoover Depression — 
Franklin Roosevelt personality. 

1936 — Roosevelt personality and New Deal program. 


CHARTER VIE 


Formulation of Party Issues 


METHODS AND AGENCIES 


‘pet cleavages are not determined wholly by platforms or 
declarations but by: 

(1) Questions of future policy. 

(2) Personality of candidates. 

G) General record of the party in power as compared with the 
party out of power — the Ins against the Outs. 

(4) Traditions of the party, general tendencies and survivals. 

As a means of settling disputed questions of national policy, the 
national campaign does not carry the country far, although a host 
of significant issues may be implicit in the candidacy of an indi- 
vidual or the record of party performance. Tariff and currency 
have loomed large, but so have Cleveland, the Roosevelts and 
Wilson. So has the ‘‘general genius’’ of the Republican and 
Democratic parties. 

The standard platform is composed of certain general features 
and certain special features arising from the special situation. The 
standard features are: 

(x) Elaboration of the record of the party. 

(2) Denunciation of the opposition party. 

G) General declarations regarding democracy and the nation. 

(4) General reference to certain non-party issues. 

(5) Expressions of sympathy. 

(6) Non-committal reference to certain disputed issues. 

(7) Definite issues. 

Specific pledges are likely to be made in respect to certain non- 
party questions, and are found in almost every platform. There 

30 
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will also be more general references to broader and more con- 
tentious questions, such as labor and capital, or foreign relations. 

The competition between parties has often made these lists 
much longer than would otherwise be the case. The party does 
not wish to offend any large organized interest by the omission of 
a friendly reference to any policy that is likely to be uncontested, 
or of evidence of sympathy that may not call for any action. There 
are of course certain taboos in the making of platforms. Adverse 
references to race (except the colored race in the South or the 
Chinese or Japanese in the Pacific coast states), to religions, to 
classes, to sections of the country are among these. 

It cannot be assumed that there is any one principle upon which 
all members of a given party are united. Party platforms and 
principles are not endorsed in their entirety by those who vote 
the party ticket. On the contrary, an analysis of the party shows 
that it is a group made up of voters of widely differing views, who 
come together only upon some major issue and do not always 
agree upon that. Or they may not even agree upon any command- 
ing issue, but may vote a party ticket for other reasons. Even ina 
sharp conflict like that of 1896 the parties were made up of diverse 
elements, as the analysis below shows: 


Republicans Democrats 
Gold standard followers Free Silverites 
Bi-metallism followers Bi-metallism advocates 
Free Silverites Gold standard advocates 
High Tariff advocates Free Trade advocates 
Low Tariff advocates Tariff Revision advocates 
Reactionary as to corporate control Reactionary as to corporate control 
Liberal as to corporate control Liberal as to corporate control 


In the campaign of 1928 the major parties were made up of 
diverse elements, as follows: 


Republicans Democrats 
Pro-farm relief advocates Pro-farm relief advocates 
Pro-tariff Pro-tariff 
Drys and Wets (Eastern and Urban) Drys (Southern) and Wets 
Catholic (business) and Protestant Catholic and Protestant 
Progressives and Reactionaries Progressives and Reactionaries 


Important business interests Important business interests 
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Thus the issues were so far obscured that a clear view of the 
result is difficult to obtain. The enormous majority back of Hoover 
was made up of elements so diverse that they could with difficulty 
coalesce. The same might be said of the Democratic combination 
which, under the direction of the wet elements in the party, 
attempted to make prohibition modification an issue, although 
many of the southern Democrats were ardent drys. 

Even on the question of tariff revision, party divisions are no 
longer clearly outlined, and the diversity of party interests is 
plainly seen on tariff votes. Republicans and Democrats unite as 
geographical and industrial interests are involved, without great 
regard to party principle. The South, which was once the strong- 
hold for the low tariff advocates, has now many interests seeking 
protection. 

Again in 1936 each party was made up of diverse elements which 
tended to interfere with the drawing of sharp issues. 


Republicans 


Budget balancers and spending advo- 
cates 

Tariff advocates and reciprocal trade 
agreement advocates 

Crop control opponents and advocates 


Democrats 


Spending advocates and budget bal- 
ancers 

Reciprocal trade agreement advocates 
and opponents 

Crop control advocates and opponents 


Work relief program opponents and 
supporters 


Work relief program supporters and 
opponents 


It may and frequently does happen that the factional divisions 
within parties upon questions of public policy are far sharper than 
those between parties. Between the progressive or the reactionary 
wings of different parties there may be a closer bond of union than 
between different factions of the same party. Examples of this 
may be seen in the conditions in Wisconsin under the La Follettes, 
Iowa under Brookhart, California under Johnson; and in many 
other places and times. In these instances the real lines of division 
upon broad questions of public policy do not correspond at all to 
the nominal party lines but run at right angles to them, as is shown 
in the diagram on the next page. 

Under these conditions one or the other of the parties or neither 
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may function as the real representative of liberal or tory sentiment, 
as the outcome of the nominating process may indicate; and a shift 
of voters may be made accordingly, subject of course to the limita- 
tions imposed by other factors in the composition of the party. 
The decisive factor here may be a personality rather than a declara- 
tion of principle — an attitude rather than definite program of 
action — the hopes or fears of opposing interests. 

Under our bi-party system the voter decides upon a major issue 
or issues and subordinates all else to them. To a considerable 
extent the compromises and concessions, which under the Con- 
tinental system are made after the election by the various groups 
when the strength of the various factions is developed, are made 
here either in the nominating process or in the election itself. 
The voter may be obliged to choose between Imperialism and 
Currency, or between High Tariff and the League of Nations, or 
between a policy and a personality; and so on through a long 
series of choices. Inevitably a constant struggle goes on between 
opposing interests for the possession of the party organization and 
name. In a campaign like that of 1896 many liberal Republicans 
voted for Bryan, while many conservative Democrats voted for 
McKinley. In 1904 many radical Democrats cast their ballots for 
Roosevelt, while many conservative Republicans turned to Parker. 
It is evident therefore that the solidarity of the party is often more 
apparent than real, as far as principle is concerned. 

The frequent evasions, omissions, ‘‘straddles,’’ ‘“weasel words”’ 
and phrases of double meaning or phrases offset by others of 
opposite meaning are the outcome of the struggle to hold together 
elements that are difficult to combine within the ranks of any one 
organization. This balancing process may be carried to a point 
where the platform declaration loses all force and vigor. This 
may be offset again by the personality of the candidate, the power 
of the organization, or the favorable character of the situation. 
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It is a serious, although common, mistake to assume that party 
principles may be ascertained solely by the examination of party 
platforms. Convention declarations are often modified or developed 
or occasionally even contradicted by candidates in the course of a 
campaign. And many of the planks of the platform are obviously 
so drawn as to be capable of more than one interpretation. In 
national campaigns, the presidential speeches of acceptance are of 
very great value in shaping the campaign issues, and the subsequent 
speeches of candidates and party orators, together with the cam- 
paign literature of the party, are very important in fixing the 
questions upon which the parties actually divide. The permanent 
differences in party policy or principle are more commonly reflected 
in the speeches of party orators or statesmen between campaigns, 
when the personality of candidates is not so much in evidence as in 
the utterances of the party press. Furthermore, many of the most 
important attitudes of the party are taken between conventions, 
as urgent occasions arise. International and internal situations 
develop unforeseen by the platform-maker, or, if anticipated, are 
perhaps purposely avoided. 

The platforms of the two major parties tend to be alike because 
they aim to attract a majority of the voters. 


MINOR PARTIES AND ISSUES 


As formulators of issues, the minor parties have often been 
more successful than the major parties.1 As advance guards of new 
issues, the newcomers have been bolder than the established 
organizations. Thus the Free Soil party, the Populists and the 
Progressives have formulated platforms and developed issues later 
accepted tacitly or openly by either one or both of the major patties. 
The Free Soil party raised the issue of slavery extension, which 
resulted in wrecking both the Whig and the Democratic parties, 
and finally compelled its acceptance as a national issue. The 
famous campaign of 1848 with Van Buren as the Free Soil candidate 


1 See F. E. Haynes, Third Party Movements since the Civil War Cowa City, 1916), and Social 
Politics in the United States (Boston, 1 924), for excellent discussions of independent movements 
since the Civil War; also A. N. Holcombe, Political Parties of Today (New York, 1924), Chap. 
XI, and Paul H. Douglas, The Coming of a New Party (New York, 1932). 
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struck the death knell of the old parties.2 The Populist party, 
after the campaign of 1892, was absorbed by the Democratic party, 
which adopted its fundamental planks in regard to free coinage of 
silver and the income tax, and in many ways breathed the general 
spirit of the Populist partisans.* The platform of the Progressive 
party in 1912 was also adopted in large measure by the Democratic 
administration of 1913-1917, and its principles applied both in the 
Republican and the Democratic platforms of 1916. 

Many other issues were developed by minor parties. For ex- 
ample, the eight-hour day is found in the Labor Reform platform 
of 1872 (for all government employees). Opposition to the use of 
convict labor appeared in the Labor Reform platform of 1872 and 
the Greenback platform of 1880. The attack upon excessive rail- 
road rates was begun by the Labor Reform party of 1872. Universal 
suffrage for both men and women was demanded by the Prohibi- 
tionists in 1872. The income tax was urged by the Greenback party 
in 1880 and 1884, and by the Populists in 1892. The prohibition 
of child labor was asked by the Greenbackers in 1880. Attack 
upon monopolies was instituted by the Greenback party in 1880. 
Direct election of United States Senators was found in the platform 
of the Prohibition party in 1876. Governmental ownership of 
telegraph and telephone systems was urged in the Populist party 
of 1892; the initiative and referendum in the Populist platform of 
the same year. The inheritance tax was urged by the Socialist 
Labor party in 1892, and social insurance by the Social Democratic 
party of 1900. 

A careful examination of the minor party platforms for 1932 
shows that the Socialist party came much nearer to anticipating 
the depression measures than did the major party platforms for 
that year. Among the Socialist planks were the following: a 


2 The preamble of the Free Soil platform was as follows: ‘Whereas, the political conven- 
tions recently assembled at Baltimore and Philadelphia — the one stifling the voice of a great 
constituency entitled to be heard in its deliberations, and the other abandoning its distinctive 
principles for mere availability — have dissolved the National party organization heretofore 
existing, by nominating for the Chief Magistracy of the United States, under slave-holding 
dictation, candidates, neither of whom can be supported by the opponents of slavery extension 
without a sacrifice of consistency, duty and self-respect.” 

3 See the opening paragraphs of the National People’s platform of 1892, in K. H. Porter, 


National Party Piatforms (New York, 1924). 
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federal appropriation of $5,000,000,000 for immediate relief; 
another $5,000,000,000 for public works and roads, reforestation, 
slum clearance and housing; free employment agencies; unemploy- 
ment insurance; old age pensions; aid to farmers and small home 
owners against foreclosures; a constitutional amendment authoriz- 
ing the taxation of all government securities; increased federal aid 
to road building and education and social services for rural com- 
munities; abolition of injunctions in labor disputes, outlawing of 
yellow dog contracts and the passing of a law enforcing the rights 
of workers to organize into unions; recognition of the Soviet 
Union; complete independence of the Philippines. This Socialist 
program resembles the spending policies, the social security meas- 
ures, the labor relations acts, the agricultural credit acts, the 
housing measures, the farm security acts and other policies of 
subsequent administrations.‘ It is evident, then, that in many 
ways the minor parties are more active and more successful in the 
development of new and vital issues than are the older and major 
parties. 

At the same time, of course, they may raise many issues which 
are never widely accepted but which pass into the limbo of for- 
gotten social suggestions. Thus the Anti-Masonic party strove to 
make a national issue of free masonry. The Know-Nothings 
endeavored to found a party of nativism and Protestantism as 
against the newcomer and the Catholic. The Populists advocated 
the issuance of government certificates in exchange for warehouse 
receipts. In state campaigns grotesque issues are shaped by some 
of the minor parties, but the major organizations are not exempt 
from similar careless demands. 

In some instances, in fact, the older parties, instead of making 
easiet the formulation and decision of great issues, serve the func- 
tion of suppressing them or of diverting attention from them. 
This was the case in the days of the slavery struggle, when the old 
parties refused to take a definite stand even upon slavery restriction. 
Again in the discussion of the currency problem the settlement of 
the question was evaded until 1896, when it unexpectedly became a 
national issue between the great parties, but only after the free 


* David Lawrence, “‘Stumbling into Socialism,” Saturday Evening Post (July 20, 1935). 
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silver movement acting through the Populist party had forced the 
problem to the front. Questions of equal suffrage and social and 
industrial justice were ignored until the Populist, Progressive and 
Socialist parties, through popular discussion of them, required a 
more advanced position on the part of the older groups. The minor 
party may be created for the very reason that the major party 
cannot or will not take a definite stand on some broad question 
of national interest. 

On the whole, the significance and effectiveness of the third 
party movements is underestimated by the casual observer. As a 
matter of fact they have been very important factors in the actual 
shaping of national policies.» The Free Soil party played a very 
important, some would say the major role in the slavery struggle. 
The Greenback party and particularly the Populist party played a 
decisive part in the precipitation of the currency contest. The 
Progressive party of 1912 brought to the front the question of 
woman's suffrage and aided materially in achieving it; and at the 
same time it forced action on various issues of social and industrial 
justice, notably that of child labor. In the case of prohibition, its 
advocates decided neither to concentrate on a separate party, nor 
to attempt to capture one or both of the major parties, but to 
operate through public opinion, the master of them all. 


STATE PLATFORMS 


If there are gaps in the platforms of the national party where no 
distinct issues appear, the platforms of the state parties are still 
more noticeable for this characteristic. As a rule there are no 
sharply defined issues of principle in state elections, but to this rule 
there are exceptions from time to time. Issues are occasionally 
joined upon the question of railroad or corporation control, more 
commonly in times past on the liquor question, sometimes on the 
efficiency or inefficiency of a given administration. In almost all 
states there have been party issues at various times arising out of 
local situations, as, for example, in 1890 when the so-called Bennett 
Law, requiring the teaching of English alone in the schools of 


5 For a contrary view, see E. M. Sait, American Parties and Elections (New York, 1939), 
pp- 148-49. 
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Minnesota, Wisconsin and Illinois, precipitated a storm which 
swept over those states. But in the main an examination of state 
platforms shows that there is a great lack of definite and concise 
principles dividing parties in state elections. State platforms in 
fact are taken much less seriously than are the national statements 
of principle, both during the campaign and afterward. 

The platforms are occupied in great part with utterances upon 
national questions or contain more or less perfunctory promises or 
observations on local questions. The average voter could not 
identify party platforms as Republican or Democratic in the absence 
of that portion of them referring to national questions.* He would 
be a very good partisan who could select his own state party 
platforms of ten years ago, eliminating the national features from 
them. As a matter of fact, state campaigns, aside from their 
national elements, are often fought very largely around the person- 
ality of the candidates for governor, who represent various tend- 
encies which may attract or repel voters. These tendencies may 
be personal, class or sectional, or represent differences in principle 
not reflected in the platform. Thus the Republican candidate may 
be a radical and the Democratic a conservative, or the Democrat 
may be radical and the Republican reactionary. This may be 
clearly understood, but yet may find no reflection whatever in the 
written words of the platform of either party. 

Since the formation of the Farmer-Labor party in Minnesota and 
the Progressive party in Wisconsin, the party platforms in these 
states have been more sharply drawn. Thus in Wisconsin, in the 
1934 campaign for governor, Phillip La Follette favored public 
ownership of central banks and public utilities but opposed further 
““nationalization,’’ advocating instead the “‘conscious distribution 
of national income’’ through taxation and other governmental 
policies.” The Republican party vigorously opposed the Progressive 
policies. 


$W.E. Henry, State Platforms of the Two Dominant Parties in Indiana, 1850-1900 (Indian- 
apolis, 1902); E. W. Winkler, Platforms of Political Parties in Texas (Austin, 1916); W. J. Davis, 
History of Political Conventions in California, 1849-92 (Sacramento, 1893). Running commentary 
on the actual problems of states is contained in the messages of governors to state legislatures; 
also in the proceedings of the governors’ conferences. Other material is found in various state 
histories, which are, however, of widely varying value. 

”H. M. Groves, “Wisconsin's New Party," Nation, ChXXIX (August 1, 1934),-122. 
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LIMITATIONS UPON PARTY AS A FORMULATOR OF POLICIES 


In appraising the function of the party as a formulator of issues, 
it must be observed that there are notable limitations upon this 
faculty. Among the most important of these are: (2) the broad 
fact of nonpartisanship in local affairs; (2) constitutional limita- 
tions upon the policy determining agencies; and (3) the fact that 
there are large areas in which policies are decided without reference 
to parties, at the dictate of public opinion acting through both 
parties, or through agencies other than the political organization 
as such. 

In local elections party issues have tended to disappear. Usually 


“no party platform is adopted, and in any event there is no uni- 


formity in party declarations. Neither Republicans nor Democrats 


have as a rule any distinctive local program. The Socialist party . 


has also made little headway in the local field, partly because of its 
own weakness and partly because of a failure to secure the coopera- 
tion of labor groups. When party lines survive in local elections, 
the campaigns are either reflections of the attitude of the voters on 
national questions or they represent the struggle of the local party 
organization to strengthen itself by means of local spoils. The chief 
jocal issues have been those centering around the regulation and 
ownership of public utilities, the wet and dry question, the exten- 
sion of public works programs, the size of the tax burden, the 
entrance into such fields as low rental housing and the dominance 
of spoilsmen. In most cities either by law or by custom local elec- 
tions are conducted upon nonpartisan or, more properly, upon non- 
national lines. The party usually does not function as in state and 
national concerns. Other groups spring up, declaring principles 
and presenting candidates, effecting temporary organizations for 
campaign purposes. The ties of organization, obligation and party 
allegiance may be relaxed while the local struggle goes on. Even 
when party nominees are formally presented, the same process goes 
on, and the actual election in a city like Chicago or Philadelphia, 
where party nominations are made, until recently bore little re- 
semblance to a national or state election as far as party lines are 
concerned, Thus the great field of urban problems with the many 


40 THE AMERICAN PARTY SYSTEM 


significant questions involved is just beginning to enter into the 
party function. The rapid growth of cities, their great expendi- 
tures, their varied functions, their growing significance in the life 
of the nation give to this situation very great importance. That 
this large and increasing field of activity should have been re- 
moved for so long from the immediate jurisdiction of the party 
is a fact of great interest and far-reaching significance. The de- 
pression had made the parties more aware of local problems and 
of their national importance, and both parties made some refer- 
ence to them in 1936.8 

Partly because of constitutional limitations and partly because 
of the power of public opinion behind both parties, many of the 
fundamental questions of public policy are not party questions at 
all. Large issues of our governmental organization have not been 
settled by party controversy; for example, direct election of Sena- 
tors, the extension of the suffrage, the short ballot, the initiative 
and referendum, the merit system, the budget system, administra- 
tive efficiency. Nor have such questions as slavery, prohibition, 
the drug traffic, lotteries commonly been party issues. Nor in the 
industrial field have workmen’s compensation acts, child labor 
laws, the use of the injunction, railway control, anti-monopoly 
legislation, the income tax, social security been party measures as 
a rule. In short, the great body of state and national legislation is 
carried through without any party contest, or at any rate without 
any national contest. This is partly because the parties hesitate 
to take a position upon doubtful questions, but still further for 
the reason that the political parties under our system of govern- 
ment cannot enact measures which require the amendment of the 
constitution of the state or of the United States. The fact is that 
many important measures are of this class. Under our federal sys- 
tem of government, the national government has only limited 


* The Republican platform mentions the following: ‘‘Federal grants-in-aid to the states 
and territories while the need exists, upon compliance with these conditions: (a) a fair propor- 
tion of the total relief burden to be provided from the revenues of state and local govern- 
ments.”’ 

The Democratic platform says, ‘‘Where business fails to supply such employment, we 


believe that work at prevailing wages should be provided in cooperation with state and local 
governments on useful public projects,’’ 
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powers. The parties must act through the federal government and 
through the forty-eight states. Neither party possesses under 
normal conditions the votes required for an ambitious program, 
and it must of necessity secure the cooperation of the other party, 
if a result is to be obtained. Individual states may be completely 
under the control of some one party, even to the power of consti- 
tutional amendment, but under present conditions no fundamental 
program can be readily put into effect without finally amending the 
Constitution of the United States.* In European states, including 
England, the party in power may as a rule carry through almost 
any project to which it may be committed, without regard to 
constitutional restrictions. It was Professor Dicey who said that 
the British Parliament can do anything except make a man a 
woman, and even in this case the legal capacities and disabilities 
of one might be transferred to the other by law. Under our system 
no party can hope to command and control for any length of time 
such a majority as would enable it to obtain a two-thirds vote of 
both houses of Congress and the favorable vote of three-fourths of 
the states. In 1936 the Democratic party nominally had a two-thirds 
majority of Congress and a three-fourths majority of the states, 
but in 1937 it was impossible for the party leaders to discipline this 
majority. The plan for the reorganization of the Supreme Court 
split the party wide open. Vital and far-reaching changes must in 
the main be effected by concurrent action of the major parties. If 
a powerful public opinion demands some significant change it may 
be carried through, even though the representatives of neither 
party favor it; indeed this is often the case in both state and nation. 
Even where no constitutional obstacles intervene, a great amount 
of lawmaking is carried through without any reference to party 
lines or party affiliations. Only in exceptional cases is the party 
bugle sounded to rally the party members to their party standard, 
and even then they do not always respond. . 
The party as a formulator and advocate of measures is not with- 
out strong competition and formidable rivals in the field of social 


9F. J. Goodnow, Social Reform and the Constitution (New York, 1911); W. Y. Elliott, The 
Need for Constitutional Reform (New York, 1935); E. S. Corwin, The Twilight of the Supreme 
Court (New Haven, 1934)- 
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policy. There are many other organizations dealing with legisla- 
tive problems, not only in the lobbies of legislative bodies, but 
before the electorates, and in the discussions where public opinion 
plays so large a part. Some of these groups are organized for a 
specific purpose, more or less political in nature, and others assume 
these functions as a part of more general activities. 

Of equal or greater significance is a long series of professional 
and trade associations which are from time to time interested in 
the programs of political parties and the course of legislation. 
Among these are: 

The National Association of Manufacturers. 
The Chamber of Commerce of the United States. 
The American Bankers’ Association. 

The American Farm Bureau Federation. 

The Grange. 

The Farmers’ Union. 

The American Federation of Labor. 

The Congress of Industrial Organizations. 

The Railway Brotherhoods. 

The National! Educational Association. 

The American Legion. 

The American Bar Association. 

The American Medical Association. 

The National League of Women Voters. 

The American Association for Labor Legislation.” 


All of these and others as well are active militant organizations 
which initiate proposals and carry on vigorous campaigns for their 
adoption. Practically all large groups have legislative committees 
or political action committees which pass upon questions of legis- 
lative policy, or in some cases on the personnel of candidates. In 
urban communities various groups practically take over the func- 
tion of the political parties, as far as the shaping of issues is 
concerned. 

These groups compete with the political parties, and often do 
so very effectively. They are often well organized, well financed 


10 See H. B. Graves, Readings in Public Opinion (New York, 1928); H. L. Childs, Labor and 
Capital in National Politics (Columbus, 1929); E. P. Herring, Group Representation before Congress 
(Baltimore, 1929); E. B. Logan, “Lobbying,” Annals of the American Academy of Political and 


Soctal Science, CXLIV (supplement, July, 1929), 1-89; and Belle Zeller, Pressure Politics in 
New York (New York, 1937). 
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and well led. They make up for lack of members in energy and 
aggressiveness, well systematized and steadily advanced, and their 
organizations are likely to be more ruthlessly pruned on the effi- 
ciency side than the parties themselves, which often fall into a form 
of dry rot, where nominal organizations are really ineffective. 


CONSTITUTIONAL ISSUES 
Income Tax; Direct Election 
of Senators; Prohibition; 
Woman's Suffrage; Initiative 
and Referendum. 


NON-PARTY ISSUES 

Civil Service Reform; 
Railroad and Trust Legislation; 
Economy and Efficiency; 
Social and Industrial 
Legislation. 


PARTISAN ISSUES 
Tariff; Currency; 
Crop Control; Spending; 
{mperialism. 


An analysis of legislation during the last twenty-five years shows 
that many of the most significant measures have been initiated by 
such groups and that a long propaganda has been carried on to 
bring about the success of these measures. The Suffrage Amend- 
ment and the passage and repeal of the Dry Amendment arte con- 
spicuous cases of such activity; the Federal Reserve Act, social and 
industrial legislation, and in still larger measure the laws of the 
states and the ordinances of the municipalities are also the product 
of their enterprise in great measure. The fact is that much of the 
formulation of public policies goes on outside of the political 
party. Some of the party leaders, of course, initiate measures, and 
the party groups in legislature pass upon the proposals presented 
to them; but after all much of the work in the formation of social 
policies is carried on outside the ranks of the party itself." 


11 A. L. Lowell quotes Redlich to the effect that England has a system of patty government 
by a parliamentary cabinet, because she has no parties in the continental sense. The Govern- 


ment of England, Ul, 98. 
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The figure on the preceding page is designed to show roughly 
the limited number of political questions which are actually settled 
by political parties, and the large number of problems settled 
through but not by the parties. It is perhaps needless to say that 
the chart is not drawn to any exact scale. 

Laws ate enacted in state legislatures and in Congress by mem- 
bers of political parties, and are enforced mainly by members of 
parties; but partisans are influenced in their votes not so much by 
the party organization as by the innumerable quasi-public organi- 
zations of the type just described. They may have been pledged 
by these organizations before they were nominated or elected; they 
may have been persuaded or intimidated by them after they took 
their seats. The significant fact is that it is not the voice of the party 
as such but the voice of public opinion as expressed by some active 
agency to which they listen most of the time. They may listen 
to the voice of the party, but it does not often call upon them. 


TRADITIONS AND POLICIES 


The parties are distinguished not so much by sharp division of 
opinion as by other features. Chief among these are: the rivalry 
between the Ins and the Outs; party traditions and historical 
tendencies; a differentiation of the parties by some general estimate 
of their capacities, or possibilities, or probabilities. ! 

Every platform contains a recital of the record of the party and 
a denunciation of the opposition, charts of the triumphs of the 
one, and the failures of the other. Often the assertions are exag- 
gerated and sometimes they are clearly captious; but often they 
score telling points. This function of mutual criticism is one of 
the important functions of the party, but is often overdone in the 
platforms. If the process does not degenerate into acrimonious 
wrangling, it is a very great advantage to the public, and its edu- 
cational value cannot be easily overestimated. Neither party is 
ever in complete control of all the agencies of all the governments, 
and hence both are on the offensive and the defensive all the time. 


® In Japan concrete proposals are regarded as a sign of party weakness, according to Dr. U. 
Iwaski in The Working Forces in Japanese Politics (New York, 1921), Chap. VII. See also Harold 
S. Quigley, Japanese Government and Politics (New York, 1932). 
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All platforms contain carefully calculated appeals to party 
names, party traditions, party recollections. Great names and 
great deeds adorn the pages of party history, and each party at- 
tempts to utilize these memories to stir the emotion of the partisan, 
or to attract the undecided. 

Each party also endeavors to provide itself with a distinguish- 
ing characteristic of a desirable quality, and to attribute the oppo- 
site to the other. Thus the Republican party will be called the 
party of ‘‘capacity’’ and ‘“‘efficiency,’’ and the Democratic party 
will be denounced as the party of “‘incompetence and unreadi- 
ness.’’ 13 Senator Beveridge drew the line between the ‘‘doers’’ 
and the “‘dreamers,”’ between the “‘party of construction”’ and the 
‘‘party of destruction and opposition.’” Democratic platforms and 
speeches assert for their party the prime representation of the com- 
mon people and denounce the opposition as the party of the rich 
— the tool of the trusts. They point to the party of liberalism and 
progress, as against the party of conservatism and reaction. It 
was President Wilson who once said, ‘“The Republican party has 
not had a new idea since the Civil War.’’ All of the arguments of 
all the special pleaders for each party are of course never assembled; 
otherwise it would be found that some Republicans were contend- 
ing that their party is ‘‘best for business’ and others that it was 
most certain to regulate business effectively; or one set of Demo- 
cratic partisans would be found declaring their party the sworn 
foe of Wall Street and another set quietly assuring Wall Street 
that it had nothing to fear from the Democracy, but that the real 
opponent was the Republicans. 

One of the most notable ‘‘denunciations’’ was that of the Popu- 
list party in 1892. “We have witnessed for more than a quarter 
of a century the struggles of the two great political parties for 
power and plunder, while grievous wrongs have been inflicted 
upon the suffering people. We charge that the controlling influ- 
ences dominating both these parties have permitted the existing 
dreadful conditions to develop without serious effort to prevent 
or restrain them. . . . They propose to drown the outcries of a 


18 James Bryce’s estimate as given in his American Commonwealth (New York, 1921), 
Chap. LVI. 
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plundered people with the uproar of a sham battle over the tariff, 
so that capitalists, corporations, national banks, rings, trusts, 
watered stock, the demonetization of silver, and the oppression 
of the usurers may be lost sight of. They propose to sacrifice our 
homes, lives and children on the altar of mammon; to destroy the 
multitude in order to secure corruption funds from the million- 
aires, +4 

In 1908 both the major parties made an effort to define the differ- 
ences between Republicans and Democrats. The Republicans 
declared that: 


“In experience the difference between Democracy and Republicanism 
is that one means adversity, while the other means prosperity; one means 
low wages, the other means high; one means doubt and debt, the other 
means confidence and thrift. 

“In principle the difference between Democracy and Republicanism is 
that one stands for vacillation and timidity in government, the other for 
strength and purpose; one stands for obstruction, the other for construc- 
tion; one promises, the other performs; one finds fault, the other finds 
work. 

“The trend of Democracy is toward socialism, while the Republican 
party stands for wise and regulated individualism. . .. Ultimately 
Democracy would have the nation own the people, while Republicanism 
would have the people own the nation.”’ 


Likewise the Democratic philosophers found a place in the plat- 
form of 1908, and developed the grounds of their political faith. 


“The Democratic party stands for democracy; the Republican has 
drawn to itself all that is aristocratic and plutocratic. 

“The Democratic party is the champion of civil rights and oppor- 
tunities to all; the Republican party is the party of privilege and private 
monopoly. The Democratic party listens to the voice of the whole people 
and gauges progress by the prosperity of the average man; the Republican 
patty is subservient to the comparatively few who are the beneficiaries of 
governmental favoritism.”’ 


“* Compare the Progressive party platforms of 1912 and 1 924. The Socialist party platform 
of 1928 declared: ‘‘Bitter experience has proved that we cannot trust the alternate rule of the 
Republican and Democratic parties. They belong to the landlords, bankers, oil speculators, 
coal and power barons, in short to the capitalist class which finances them. Under their con- 
trol the government, by what it does and leaves undone, by its calculated inefficiency as well 
as its repression and corruption, makes our democracy an illusion. Corruption is natural under 
parties which are the tools of the forces of privilege.”’ 
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In 1936 the Democratic party made an extended and powerful 
defense of its administrative record, while the Republican party 
developed a sweeping attack upon the Democratic record during 
the preceding three years.*® 


PARTY AGENCIES FOR FORMULATING POLICIES 


The agencies through which party principles are actually formu- 
lated are various. The most conspicuous of them is the Conven- 
tion, which is the official agency for the declaration of the policies 
of the party presenting the platform or program for that purpose. 
But there are also the declarations of the candidates either in the 
primaries or in the elections, the legislative caucuses of the party, 
the declarations of its responsible and unofficial leaders, and the 
pronouncements of the party press. 

The platform of the National Convention is the official state- 
ment of the party’s position upon questions of public policy — 
the official declaration of the party creed. It is the quadrennial 
declaration of the political faith of the party, from which there 
may be no appeal, although there may be authentic interpretations 
by the party leaders. This important document is adopted by 
action of the convention on the recommendation of the Committee 
on Resolutions. This committee consists of one member from each 
state and territory, named by the delegates from such state or 
territory at the time of the convention. The wishes of prospective 
presidential candidates carry great weight with this committee. 
This was true of Theodore Roosevelt in 1904, of Wilson in 1916, 
and of Franklin Roosevelt in 1936. The committee proceeds to 
organize and to give hearings to vatious groups requesting the 
right to. appear before it, and then to formulate a platform. Of 
necessity both the hearings and the subsequent deliberation are 
all too brief for the very important measures with which they are 
charged. Hearings must be limited to a few minutes, perhaps fif- 
teen minutes or half an hour, for a matter of vital importance to 
the welfare of the nation, perhaps a question of delicate foreign 

15 The 1920 convention speeches of Senator Lodge and Homer S. Cummings are admirable 


illustrations of the function of the party as custodian and critic of the government. See also 
the critical speech of Bowers in the Democratic Convention of 1928. 
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policy or one affecting the relations of classes and interests in the 
most significant fashion. Labor, Business, Agriculture, race, class, 
sectional, social and industrial interests of all types appear in a 
hasty procession for the perfunctory consideration of their claims 
upon the party. It is not a process that adds to the dignity of the 
national party system. 

Nor is there time for adequate consideration of the claims of 
the various interests in the subsequent sessions where the draft of 
the platform is finally agreed upon by the committee. Here, how- 
ever, animated discussion may be held over the most important 
issues, such as the tariff question, the currency problem, the League 
of Nations, the wet and dry question and the farm problem. In 
the Democratic Convention of 1900 there was a spirited contest 
ovet the currency plank, in 1920 a prolonged. battle over the 
League of Nations, in 1924 over the Klan, in 1928 over prohibition. 

It would be easy to provide for preliminary hearings before the 
National Committee or before some special committee appointed 
for the purpose, but little use has been made of such devices. In 
1920 the Republican National Committee appointed a large com- 
mittee of well-known Republicans for the purpose of preparing a 
preliminary report on the platform. This body assembled a mass 
of information but did not materially affect the action of the Reso- 
lutions Committee finally selected for platform purposes. It is 
possible that the practice of preliminary inquiry may develop into 
a custom of considering more fully and deliberately the claims of 
the conflicting interests that come before the party. After the 1936 
campaign, the Republican National Committee appointed a special 
body to consider the program of the party. This agency held 
hearings, engaged in research, and published a report early in 1940. 

Final action on the report of the Resolutions Committee tests 
with the convention. Usually the platform framed by the com- 
mittee is adopted without debate, in fact with wild enthusiasm 
on the part of delegates and spectators. The intensity of the en- 
thusiasm is in a way regarded as an evidence of party solidarity 
and a measure of the prospect of victory. But at times there have 
been violent struggles on the floor of the convention during the 
consideration of the party platform. Notable cases of this were 
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seen in the conventions of 1896. In the Republican Convention of 
that year, the Silver Republicans were headed by the venerable 
Senator Teller of Colorado who protested against the adoption of 
the gold plank and finally withdrew in tears from the floor of 
the convention. In the Democratic Convention there was a famous 
contest between David B. Hill and William Jennings Bryan in 
which the young Nebraskan rose to party and national fame with 
his ‘‘cross of gold’’ speech.’® In 1904 there was again a bitter 
contest in the Democratic Convention over the currency question. 
In 1912 Mr. Bryan.turned the Baltimore Convertion into a riot 
by the introduction of his resolution denouncing the activities of 
the friends of Wall Street in the convention.’ The Democratic 
Conventions of 1920 and 1924 were again the scenes of vigorous 
debate. Mr. Bryan was at both conventions the storm center, with 
the liquor question in 1920 and the Ku Klux Klan in 1924 as the 
objects of controversy. In 1928 Governor Smith wired the Demo- 
cratic Convention his position upon the liquor problem — varying 
from that of the platform. In 1936 Landon sent a telegram to the 
delegates of the convention interpreting the planks on labor and 
working conditions and on currency. 

Yet on the whole the convention floor is not a forum for debate 
and discussion of topics of national welfare. The number of dele- 
gates is too large, and the spectators take so lively a part in the 
proceedings that the situation is unfavorable to deliberation and 
careful consideration of grave questions of state. Party leaders will 
if possible agree upon a formula which will avert open discussion 
and avoid a breach in the solidarity of the party in the coming 
campaign. Attention has already been directed to the fact that in 
many campaigns there is no specific issue requiring careful and 
definite statement; and that in a number of instances it is the in- 


186 Compare George William Curtis’ famous speech following the rejection of the Joshua R. 
Giddings plank inserting the equality clause of the Declaration of Independence, Proceedings 
Republican Convention, 1860; and Garfield's notable utterance in the convention of 1880 regard- 
ing the pledging of delegates to abide by the result of the balloting for President, Proceedings, 
ee Proceedings Democratic Convention, p. 129. This resolution pledged the convention to 
opposition ‘‘to the nomination of any candidate for president who is the representative of or 
under obligation to J. Pierpont Morgan, Thomas F. Ryan, August Belmont, or any other 
member of the privilege hunting and favor seeking class.”’ 
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tention of the party management to avoid definiteness of commit- 
ment. Although the convention is the supreme authority of the 
party, it will be found necessary in most cases to seek elsewhere 
for an authoritative statement of the party’s position upon the 
great questions of national policy. 

In the national field the statements of the presidential candidate 
ate frequently of greater significance than the platform itself. 
His speech of acceptance is of especial importance as an interpre- 
tation of the party position and will be more closely read than the 
platform itself; and probably greater significance will be attached 
to it by those who are carefully scanning the attitude of the par- 
ticular party he represents. In 1904 the Democratic nominee, 
Judge Parker, declined to accept the nomination unless his views 
upon the currency question were held satisfactory by the conven- 
tion; and this action was taken by the convention before he finally 
agreed to become the candidate of the party. After the convention 
adjourns equally significant changes may be made by the candidate 
if he desires to do so. Mr. Taft in 1908 accepted publicity of cam- 
paign funds after the convention had rejected it. In the 1920 cam- 
paign Mr. Cox definitely made the League of Nations a Democratic 
issue, although this was not so clearly indicated in the platform of 
the party, while Mr. Harding interpreted the Republican position 
upon this question in his own way. Governor Smith materially 
modified the platform position upon prohibition. The attitude of 
the candidate may be determined by his own personal position, 
by some shift in the general situation or by the imperative require- 
ments of party victory. In any event the candidates’ declarations 
are of equal importance with the official party declarations. 
Statements of other prominent party leaders are also of great sig- 
nificance in ascertaining the party’s real attitude, for the President 
standing alone cannot carry through any policy. Likewise the 
editorials and pronouncements of the party press are of great 
weight in fixing the actual issue. The recognized Republican and 
Democratic organs and the independents, affiliated for a campaign 
with a particular party, help to shape the party issue as the cam- 
paign goes on. 

=. The state convention is also the official agent for the declara- 
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tion of the party’s principles in the state area. For two reasons, 
however, the state convention does not function as vigorously as 
the national. In the first place there are relatively few distinct 
state issues upon which the party cares to take a definite stand; 
indeed, in most instances there is no clear-cut state issue upon 
which the parties divide locally. The state platform will contain 
a declaration regarding national questions, a denunciation of the 
opposition party, a number of general statements, uncontested, in 
respect to state and local issues, and only occasionally will there 
be a definite disagreement upon some specific problem of state im- 
portance. In the next place, the direct primary has to a large 
extent supplanted the convention, even in the matter of party 
declarations. The candidate will be named before the convention 
assembles, and his pre-primary declarations must be the platform. 
They have been openly made and the candidacy approved by the 
party voters. Hence the state convention cannot well undo them, 
and in any event it cannot change the candidate or his principles. 
The actual declaration then is likely to be that made by the suc- 
cessful candidate or a conference of those who are of his political 
belief. Much the same thing happened when nominations were 
made by the delegate convention, for in that case the successful 
faction controlled the convention for platform purposes as well as 
for nominations. 

A number of methods have been devised for the statement of 
party principles under the direct primary. In some cases the state 
committee has been given this function. In Wisconsin the candi- 
dates for state office, acting with the holdover members of the 
legislature, are given the task of shaping the state platform. About 
half of the states make definite provision in their primary laws for 
the framing of the platform by a delegate convention, by the state 
central committee, by a patty council or conference, or by some 
combination of these agencies. 

In municipal campaigns the convention as a policy declaring 
body ceases to function altogether, with an occasional exception. 
The platforms are the declarations of the candidates, who are 
likely to submit a formal statement of their views and policies, 
either in one document or a series of statements. Occasionally 
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there is a platform declaration by some group or conference of citi-. 
zens interested in municipal progress or reform of some sort. In 
general, however, in city elections the issues are not defined by 
regularly elected delegates to formal ‘‘conventions,’’ but are much 
more informally and spontaneously put forward by far less highly 
organized groups of citizens. This is not because the issues are 
not as real and vital as in state and national campaigns, but 
because of the different electoral process which has been worked 
out in most of the municipalities. 

A detailed study of particular campaigns shows plainly how 
within certain limits, and sometimes very wide ones, the issue 
shifts and sways about, before a final question ultimately emerges. 8 
The tides of the campaign may readily be followed through the 
columns of the daily press or through the weekly organs, and these 
will show the groping for the issue which is so often character- 
istic of the electoral struggles. 

In state elections the attitude of the candidate is of even greater 
significance than in the national election. The state platform is 
less important and the state issues are less defined than the national 
in general, although there may be distinct state questions of 
greater importance than the national campaign itself. Here the 
pronouncement of the Republican or the Democratic candidate for 
governor is of great significance, and will overshadow what the 
party platform may have said upon general subjects. Hence the 
Governor and his group will in large measure make the party 
statement of local party principles. 

The National Convention meets but once in four years, and in 
the meantime many significant issues may arise, unforeseen in the 
party platform and wholly unanticipated. What is the party’s 
position upon these new questions? And how is it determined? 
There is no official party declaration by which the most faithful 
devotee of the party may be guided. In these situations the party 
position is that taken by the responsible leaders of the party, in 
the first instance. For this purpose the President of the party in 
power and the Congressional leaders of the Opposition party are 


8 H. C. Thomas, The Return of the Democratic Party to Power in 1884 (New York, 1919), gives 
an admirable analysis of the campaign of that year. 
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first in line of authority. They may take a position which is the 
party's position, for the time being at any rate. But in this process 
of determining the party attitude, where it is not covered by the 
party platform or the party traditions, unofficial party leaders 
also are or may be active in expressing and fixing opinion. The 
party press may be active. And innumerable groups within the 
party will begin to urge their views as the views of the party. 
Following the 1932 election, President Roosevelt, the Democratic 
Congress and the Democratic state administrations proceeded to 
re-formulate the aims and policies of the Democratic party in the 
light of the problems of the depression. 

There still remains, however, as a formal party agency, the 
party caucus. This may be invoked for the determination of the 
patty position where unity of action is desirable and possible. On 
legislative questions the party caucus is in a position to make an 
official statement of the party attitude, although this position may 
not be in fact the actual position of the bulk of the party. The 
technical agency through which Congressional leadership is exer- 
cised is the party caucus.?° In the early years of the Republic the 
joint Congressional Caucus held the unchallenged party leadership, 
but after a generation this institution was overthrown and was 
never revived in its old form.” The four separate caucuses of the 
two parties in the House and Senate still survive, and are the 
official organization of the parties in the legislative field. The 
House caucus for choice of the Speaker, and for determination of 
the rules of procedure, is of very great importance, as is the Senate 
caucus for the choice of committees. Yet neither in the House nor 


19 See Chap. VI on the subject of party leadership. 

20 See M. A. Ostrogorski, Democracy and the Party System (New York, 1910), Chap. XIII; 
M. P. Follett, The Speaker (New York, 1896); L. B. McConachie, Congressional Committees (New 
York, 1898); H. B. Fuller, The Speakers of the House (Boston, 1902); C. R. Atkinson, The Com- 
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in the Senate are most matters of party position upon questions of 
broad legislative policy decided. The party leaders in Congress 
seem to get along without the caucus under ordinary conditions. 
The party platform, the attitude of the President and party leaders, 
the party press, the individual interpretation of public or party 
opinion are of great weight in most cases. In the case of the party 
in power, administrative initiative is relied upon, while in any 
event the committee system tends to destroy party responsibility 
for action. 

In a committee containing thirteen Republicans and ten Demo- 
crats, two Republicans combine with the Democrats to amend a 
measure or to report it out. With which party rests the responsi- 
bility? But this is just what is occurring every day in the actual 
course of legislation. In fact the bulk of the measures passed are 
of this class, both in national and in state legislative bodies. Even 
on the old tariff bills it was impossible to reckon on the solid 
vote of the party either in committee or on the floor of the house. 
On the numerous amendments Republicans and Democrats would 
shift about as local interest or compromise dictated, and even on 
the final passage of the bill there would be notable breaks in the 
party ranks. The struggles of the Democratic party under Cleve- 
land and of the Republican party under Taft are notable illustra- 
tions of the flexibility of party obligations even upon a fundamental 
platform issue. 

The relative amounts of party and non-party voting were clearly 
shown in an admirable study made some years ago by Lowell.” 
By a detailed study of legislative votings, counting all votes in 
which nine-tenths of the voting members of a party were on the 
same side of the question as ‘‘party votes,’’ he drew certain definite 
conclusions as to the solidarity of the party in legislative affairs. 


” A. L. Lowell, “The Influence of Party upon Legislation in England and America,” in 
Annual Report of the American Historical Association, 1901, 1, 31 9-542. SeealsoS. A. Rice, Farm- 
ers and Workers in American Politics (New York, 1924). A study of party cohesion in the 
British House of Commons in 1927 made by one of our students, Russell Jones, showed that 
97 per cent of the votes cast by Unionists and Laborites were party votes according to Lowell’s 
definition. 

Donald Hecock, *‘Social and Economic Interests Revealed by Political and Geographical 
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The amount of strict party voting is usually below 50 per cent. 
While this may seem a small percentage, other analyses have pro- 
duced much the same result, and it is perfectly clear that the bulk 
of legislation is either nonpartisan or bipartisan in character. 
Even in the bitter partisan battles in the Congresses of Franklin 
D. Roosevelt's second administration, strict party voting was very 
rare. 

It is true that the quantitative test is not wholly an accurate 
one, and that the significance of party measures cannot be gauged 
without taking into consideration the relative importance of the 
bills studied. A major issue.determined by the party through 
party action may be of far greater importance than a score of minor 
issues where no party lines are drawn. Yet even then it will be 
found that the bulk of the more important laws are not enacted 
by anything like a party vote, and the party measures, as such, 
are often passed by seriously diminished party votes. 

The conclusion is then that the caucus is a significant agency in 
the declaration of party policy, but that its real importance may 
easily be exaggerated. At best it is useful only when occasionally 
employed, and even then it may act under the spur of executive 
initiative and urging. 

In the state legislatures the caucus is also the official organ for 
the expression of the party will. But here party lines are even less 
sharply drawn than in Washington, and the opportunity for party 
leadership is not great. The Governor is relied upon, if he is a 
leader, to bring forward a program and rally around him a legis- 
lative majority from whatever party obtainable. Lowell’s figures, 
readily verified by inspection of the work of any legislature, show 
the following percentages of party votes: Ohio, 3 per cent; Illinois, 
34 per cent; Pennsylvania, 2 to 3 per cent; Massachusetts, I to 6 per 
cent. The remaining part of the legislation is local, special or 
nonpartisan in character. In states, too, may be found boss control 
reaching out to deal with the most important topics of state legis- 
lation, and reducing many of the ostensible lawmakers to the rank 
of pawns. The chief occasion for party leadership — the selection 
of a party choice for United States Senator — no longer exists since 
the Senators are directly chosen, 
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In local legislative bodies such as city councils, county boards 
or other similar bodies the caucus is little used; or it is as likely 
to be a bipartisan caucus as a party one. Such a caucus is seldom 
looked to for direction in party or public policy. 

To the extent, however, that the caucus is employed it does 
give the stronger and more experienced Congressman or Legislator 
a position of strategic advantage which he may be able to utilize 
for personal or factional advantage. Party members may absent 
themselves from party caucus, but at a heavy party disadvantage 
in the way of regularity; while if they come in they are likely to 
be outmaneuvered by the older and more crafty managers, more 
habituated to caucus methods of warfare. 

In recent years there has been vigorous protest against the activi- 
ties of the party caucus, and it may be seriously questioned whether 
it possesses a very strong hold upon the confidence of the party 
electorate. This has arisen from a general feeling that the caucus 
was an instrument chiefly useful in the hands of the party machine 
and of the “‘invisible government’’ back of the machine. It is of 
coutse technically possible that the same instrument may be used 
in the service of the rank and file of the party and in the promotion 
of the public good, and there are instances in state and national 
affairs in which this has been the case. Examples of this are found 
in the use of the Republican caucus by Governor Lowden of Illi- 
nois in the advancement of party measures of importance and, in 
the national field, in the administrations of Presidents Wilson and 
Franklin D. Roosevelt. 

It is not, however, the purpose of this study to appraise the value 
of the caucus, but to point out its significance as a means of formu- 
lating the position of the party upon public policies. There can 
be no question that for this purpose it still POssesses great impor- 
tance. 

Nor is it within the scope of this inquiry to examine in detail 
the intricate processes of parliamentary procedure, as this would 
lead to the broad field of legislative methods and results. The 
tortuous ways of partisan and bipartisan leadership and direction 
offer an interesting and important study which cannot well be 


*8 See Haines, Your Congress, op. cit., and Hasbrouck, op. cit. 
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undertaken here ** without a discussion of the parliamentary 
arrangements. Among the significant officials, however, are the 
steering committee, the floor leader and the whip — all selected 
by the party caucus, directly or indirectly, by methods varying 
somewhat from session to session. 

Of these the floor leader * and the whip are more nearly par- 
liamentary officials. The floor leader is concerned with the im- 
mediate direction of the party forces in parliamentary struggles on 
the floor, and may or may not be directly concerned with the larger 
question of party policy. Practically he is likely to have a very 
significant influence upon the general direction of party strategy 
as well as the more specific problem of party tactics. The party 
whip is entrusted with the rallying of party members at times 
when party votes are taken — a task requiring diplomacy as well 
as energy. The steering committee is charged with the general 
supervision of party interests, and may at times take the place of 
the party caucus. But in such cases the leadership of the com- 
mittee must depend upon the power and adroitness of its personnel, 
rather than upon the technical authority of the position. 

Behind these arrangements, which vary somewhat from session 
to session, lies the power of the older, more experienced and more 
powerful political leaders of Congress. At times they are over- 
thrown, as in the uprising against Cannonism, but in the main 
their power over the legislative interpretation of the party posi- 
tion is very great. They are checked, however, by the great power 
of the President, by the force of public opinion, and by the threat 
of insurgency within their own ranks. 

The power of the Speaker in the House of Representatives is a 
notable feature of the party development in Congress. Ample in 
the days of Henry Clay, it developed after 1899 under Republican 
Speaker Reed, Democratic Speaker Crisp and Republican ‘‘Uncle 
Joe’’ Cannon, until the authority of the presiding officer of the 


24 A general discussion of this topic is given in W. W. Willoughby and L. Rogers, An Intro- 
duction to the Problem of Government (Garden City, 1921), Chap. XIX. P. Reinsch, American 
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lative Procedure (Boston, 1922) and Legislative Assemblies (Boston, 1924). 
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House became second only to that of the President. Arbitrary use 
of this great power by Cannon led to its overthrow in 1910, but 
the speaker still retains a position of great prestige and significance 
in the party system, although shorn of much of his earlier power. 
In state legislatures the speaker still retains much of the older 
authority and continues to be a dominating figure in legislation.” 
Indeed in some cases he exercises power more arbitrarily, if pos- 
sible, than the federal speaker in his palmiest days. In most states 
he still retains the power to appoint all committees. 

In reviewing the function of the party as a formulator of issues, 
it appears that numerous limitations must be made upon the theory 
of the patty’s activity as a policy determiner. The party does 
serve to hold together men of like mind upon some broad question 
of public policy, such as the tariff or the currency. It may sift 
and try out many issues and finally focus public attention upon 
some outstanding question. No other agency in the community 
is as actively engaged in this process of political expression as is 
the party. But the commonly neglected factors are of great sig- 
nificance in determining what the party actually does. Of these 
the most important are: (1) the large number of non-party issues; 
(2) the activity of the non-party groups in public affairs; and 
G3) the tendency of the party to appeal to its record, its general 
“‘character,’’ rather than to specific promises regarding the future. 

The two major parties find it very difficult to take a decided 
stand upon many important issues because such action might hope- 
lessly divide their followers. On two issues alone, it is possible 
to have four different combinations. Take, for instance, currency 
and farm relief. There are the inflationists who favor farm relief, 
the sound money advocates who favor farm relief, the inflationists 
who oppose farm relief and the sound money advocates who oppose 
farm relief. As the number of issues increases the more difficult it 
becomes to divide the voters into two distinct groups. 

Most issues are not decided by the parties, but by public opinion. 
Nonpartisanship and bipartisanship (both as developed by the 
machines and by their opponents) have deeply affected the whole 


°6 See A. W. Bromage, State Government and Administration in the United States CNew York, 
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party system. So true is this that we may conclude that the bulk 
of ‘’political’’ problems are not decided by the parties as such. 
Here the activity of the non-party groups is of prime significance, 
for it is clear that new groupings are taking the place of the 
political party at this point. Special and general organizations are 
doing the active work of preparing plans, conducting propaganda 
and driving forward the movements for new social policies. 
Party leaders and organizations still play the most important roles 
in this process, but they have no exclusive place in the formation 
of national and local policies. Parties may be said to furnish the 
machinery of legislation and administration, but other organized 
interests supply most of the steam. 

The party also tends to fall back upon its record of past per- 
formance rather than its promises for the future. It tends to attrib- 
ute to itself and to its rivals certain general characteristics, certain 
tendencies of a somewhat permanent nature. A reputation of this 
type, as in the case of an individual, may save the labor of an 
elaborate argument as to intentions and capacities. If there is 
doubt regarding the proposed plan or disagreement in the party 
ranks, the tendency is to gloss over or compromise the trouble- 
some issue and fall back upon the general record of the party, upon 
the specific character of its leaders or the personality of its candi- 
date or candidates. In about half of the campaigns this has been 
almost the only dividing issue, and at all times even when there 
were sharp divisions of opinion upon some specific question such 
as the tariff, the general tendency or disposition of the party has 
been of the very greatest importance in the determination of the 
allegiance of the voters. The party achievements, real or fancied, 
are as often the basis of campaigns as are abstract questions of 
public policy. Records and tendencies may be at times a serious 
embatrassment to a party, but they are also valuable assets. New 
parties ate weak because of the lack of these party habits which 
automatically lead the voter to support the ticket and program 
of the party. 

In the party process, as in the larger political process, we may 
observe the appeal: 

(x) To the advantage of individuals or groups. 
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(2) To fundamental feelings and emotions. ; 

(3) To some rationalization of the proposed policy in terms of 
custom, tradition, religion or general principle. 

Both the emotional appeal and the appeal to rationalization may 
be merely thinly-veiled propaganda directed toward the evident 
self-interest of individuals or groups, sometimes both in primitive 
societies and in modern times so thinly veiled as to be almost 
transparent, but still serving the useful purpose of advancing be- 
yond avowed self-interest and open force. In these rationalizations 
there is a double tribute to: 

(1) The group interest as paramount — in our day to democracy. 

(2) Knowledge or science in the effort to reach action through 
appeal to a “‘principle’’ or “‘law,’’ which may be defective but is 
phrased in terms of logic and analogy, of reason even though 
diluted. 

Thus the appeal is made to the special interest of a few and to 
the general interest of all or of many. 

The analysis of the argument regarding the tariff, or currency, 
or imperialism shows how these various elements are represented 
and combined. In each there is an appeal to the direct pecuniary 
advantage of special groups — the office-holding and certain indus- 
trial groups. In each there is an appeal to the general group- 
protective instinct in terms of national defense, honor, prosperity, 
prestige. In each there is a rationalization of the proposed policy 
in terms of some economic law or political principle which is 
asserted to be of universal validity. 


CHAPTEK II 


Economic Influences upon Party Preferences 


MOTIVES 


HE motives that induce party political action are many and 
varied. Bryce enumerates four party forces which he terms 
sympathy, imitation, cooperation, pugnacity.! In the sweep of 
human interests almost every one at some time or other becomes 
interested in some aspect of politics. But those who are continu- 
ously active may be placed in a group by themselves. They may 
be moved by some direct and personal economic advantage, as a 
job or a privilege; or by the advantage of their occupation or group, 
as the capitalist or the farmer or the union man; or they may look 
to some less direct economic advantage, as in the case of the lawyer 
who looks to the widening of his clientage. On the other hand 
there are considerable numbers of persons who are moved to politi- 
‘cal activity by an unusual socio-political sensitiveness — by a high 
sense of civic sympathy and responsibility, even though this may 
be accompanied by direct or indirect economic loss. 

In the case of one moved primarily either by a direct personal 
economic gain or by the feeling of political responsibility, there 
will probably be found other factors of significance. There may 
be an element of social distinction or prestige; there may be a 
sense of power; there may be the joy of combat; there may be satis- 
faction in a wide area of human contacts, there may be satisfaction 
of the sense of organization on a large scale; there may be satis- 
faction of self-expression in oratory or argument, there may be 
the personal sense of loyalty to a leader who has inspired a follower 


1 Modern Democracies (New York, 1921), I, 112. 
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to enthusiasm. A long series of appeals may be made to qualities 
of human nature which lead men to group activity. 

However, it must be observed that politics must compete with 
other forms of activity in which similar motives may operate, as 
the social, the religious, the economic, the professional — all of 
which provide for somewhat similar types of gratifications. Party 
action is often the field of those who, as the phrase goes, “‘like 
the game,’’ who consider it ‘‘the great game,’’ who regard it as 
an interesting and absorbing form of activity. This may arise from 
no immediate economic or class advantage, although it is likely to 
be found accompanying such advantage, apart from any particular 
sense of social or political responsibility. In fact partisans of this 
type might quickly disavow any such feeling or purpose. They 
may be “‘tough-minded”’ rather than ‘‘tender-minded,”’ and repu- 
diate altruistic ideas altogether. They are to be sharply distin- 
guished from those who shrink from human contacts, who have 
neither facility in expression or mass organization, nor joy in 
combat of this type; or who look upon the party forms of activity 
as relatively futile, or even regard them as common, corrupt on a 
low level. 

A considerable amount of party activity is that of persons who 
ate Out to win for ‘‘our side,’’ without much regard to what the 
side is — for victory in the sporting sense of the term. Since the 
lines are drawn and the rules are fixed, they set out to win the con- 
test, and often put a prodigious amount of energy into the struggle. 
They rejoice in the defeat of the enemy and are elated over their 
group victory, although they may be fully aware that no par- 
ticular issue is at stake or that one candidate may be as good as 
the other. They support the party as they support the “‘team,”’ 
hoping to win, but not disappointed if a good game fight is made. 
This is a feature of American party contests often overlooked by 
observers who take the attitudes and expressions of the players 
more seriously than do the players themselves. - If the apathy of 
the voters is at times inexplicable, their enthusiasm and energy 
is equally surprising on other occasions when an immense latent 
fund of interest is suddenly applied. 

This attitude may often be distinguished from that of the in- 
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tensely partisan voter, who takes no active part in the conduct of 
party affairs but religiously votes the party ticket, as a solemn rite. 
Many of these voters take the issues and the candidates most 
seriously, as distinguished from those who enjoy the “‘game,” 
and gravely regard the success of the party ticket as closely con- 
nected with the welfare of the nation and of the social and political 
order in general. Here habit has deepened into conviction and the 
party activities have become a type of second religion. 

The motives of party action, then, are numerous and varied, 
running a wide gamut of possibilities. In the main they are in- 
cluded under the following: personal or group interest, economic 
or otherwise, habit, response to leaders, the sense of community 
responsibility, the response to the appeal of the formula, specific 
gratification of desire for political-social contacts. 


GROUPINGS 


The broad basis of the party is the interests, individual or group, 
usually the latter, which struggle to translate themselves into types 
of social control acting through the political process of govern- 
ment.2 Sometimes these interests work in the open and sometimes 
in the dark; they formulate principles and policies; they create 
an environment out of which comes the ‘‘hereditary voter’’; they 
are the material out of which come leaders and chiefs, as well as 
the organizations and managing groups found in all permanent 
parties and indeed in all continuing groups. 

Of great significance in the composition of any political party 
are the numerous types of social groupings. These are fundamental 
in any scientific study of the political party, and too great emphasis 
cannot be laid upon them. Social scientists are just beginning to 
make an analysis of these groups, without a careful consideration 
of which we are likely to obtain an artificial picture of the political 
party, often far afield from the actual facts of party life. The prac- 
tical politician is never guilty of the omission of the study of 
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social groupings, but the students of politics have sometimes pro- 
ceeded as if parties were working in a social vacuum. It has even 
been assumed at times that in the United States there are no 
“‘classes’’ as in other countries and that therefore the necessity for 
considering such topics is absent. It is true that in the United 
States there are less deeply rooted class differences and less sharply 
defined types of class consciousness than in older nations, but social 
groupings are as universal here as anywhere. The mobility of 
class ties and tendencies only makes their consideration all the 
more necessary to a fundamental knowledge of the party system. 

Of great importance are the groupings that arise from common 
occupation, from common racial or national origin, from common 
religious belief, from common residence or localism.’ What is the 
telation of these groups to the political parties? To what extent 
do they determine the allegiance of voters to the parties? Within 
broad lines these questions can be answered, and the answers will 
throw light on the nature of the parties and on the meaning of 
the whole party process. 

Common occupation is an important element in the composi- 
tion of our parties. What then is the attitude of the agricultural, 
business and industrial groups toward the party system? Or what 
Ptedispositions or tendencies may be found among them? Obvi- 
ously not all or any of these gtoups are members of any one party, 
but what general tendencies are found among them? 6 
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Since the Civil War the dominant groups have been the business 
class Clarge-scale business) and the agricultural class, commonly 
grouped with the smaller business men and the clerks and em- 
ployees as the middle class. The large-scale business group has 
been most aggressive and successful politically. Until recently 
the labor group has wielded relatively little party influence. While 
the agricultural and middle class groupings have been powerful 
numerically, they have not been able to organize permanently for 
successful party conflict. Broadly speaking, these groups tend 
to follow the line of their interests, varying as situations vary, 
but certain habits, customs, tendencies are established, which are 
revealed by an examination of the party activities of these groups. 


Business 


The larger business interests, centering in the Northeastern 
section of the country, were identified with the Republican party 
during the Civil War and have continued to follow the party in 
power since then. With the protective tariff and later the cur- 
rency question, taxation, and the regulation of business as national 
issues, they were strongly inclined to Republicanism. In the South 
they continued to be Democratic, because of the race question, but 
the bulk of the large-scale business was and is in the northern sec- 
tion of the nation.’ 

Yet these larger commercial interests were not at all partisan 
in nature. On the contrary they followed the lines of authority 
and power. As Mr. Havemeyer of the sugar trust testified before 
Congress: ‘‘In Republican States we contribute to the Republicans, 
and in Democratic States to the Democrats.’’ And in doubtful 
states? ‘‘There,’’ said he, ‘‘we contribute to both sides.’’ Similar 
was the testimony of Mr. McCall in the New York insurance inves- 
tigation, and that of Samuel Insull of Chicago before the Reed 
Committee investigating campaign expenditures in 1926. The 
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national government being Republican, they tended to ally them- 
selves with the ruling powers, but under Cleveland they were not 
hostile to Democracy of a conservative type. Particularly in recent 
years the bankers, brokers, iron and steel magnates and large- 
scale manufacturers have contributed heavily to Republican cam- 
paign funds, whereas some oil, liquor and tobacco interests have 
given financial support to the Democrats.* In Democratic states, 
the powerful corporate interests were Democratic, as in Virginia, 
Texas, Alabama and other states, where railroad and other similar 
“combines’’ flourished in proportion to the material for their 
growth, rather than with relation to a particular party. 

The fact was that the powerful corporations coming to life 
and strength struggled to control both parties and to make their 
will felt in both. In 1912 they were as strong in Baltimore when 
Mr. Bryan opposed them as they were in Chicago where Mr. 
Roosevelt was opposing them. Party affiliations, attitudes, tradi- 
tions, prejudices and organizations were secondary to the prime 
purpose of the group at any particular time, and this group was 
also capable of quicker action than any of the other groups, quicker 
than the farmers, the laborers or the middle class. Thus they were 
able in many places and at many times to control both parties, 
either locally or on a larger scale. The very fact that they were so 
powerful in the prosperous twenties made them all the more bitter 
about sharing power with agricultural and labor interests during 
the lean thirties. 

Large-scale business was then predominantly Republican, except 
in the South where it was Democratic. Larger business, although 
not of the very largest scale, was also likely to be Republican in 
affiliation, especially when the protective tariff was an issue, OF 
the currency in question. It must be understood that reference is 
here made to a general tendency, not to a universal verdict. There 
were many notable personal exceptions to the broad drift described 
here. Of a hundred New England bankers not all are Republican, 
but the bulk of them are. And in the South they would be pre- 
dominantly Democratic in affiliation. Perhaps of greater practical 
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significance is the fact that they belonged to the conservative wing 
of both parties, and were more interested in conservatism in rela- 
tion to business than in political parties. This conservatism of 
the business group was brought out dramatically in the 1936 cam- 
paign when two former Democratic presidential candidates, John 
W. Davis and Al Smith, joined the more conservative Republicans. 
Both were closely associated with Wall Street business interests 
at the time of their bolt, although Al Smith had of course been 
known as a liberal in his earlier days. 

The salesmen, smaller merchants, clerks, unorganized salaried 
employees, the professional groups tended to follow Republican 
lines in the Northeastern and Central states,? with very many 
exceptions of course, and Democratic lines in the South, with the 
exception of the Negroes. In the West the lines are so confused 
as to make valuable generalization impossible. Here they have 
been inclined to follow insurgent or progressive leaders, whether 
Republican, Democratic or representatives of the third parties, 
voting for Bryan or Rooseyelt or Wilson or La Follette, without 
great regard to party affiliations. They were against “monopo- 
lies,” particularly the railroads at first, and later the trusts in 
general, or special representatives of them from time to time. 
Party habit looms larger in the political action of these groups 
than in the larger commercial interests which are capable of con- 
centrating action much more quickly and adroitly than the unor- 
ganized groups under discussion. Yet at the same time it is from 
these elements that the intelligent ‘‘independent’’ vote has largely 
been recruited. There was no solidarity in the middle class, and 
they were pulled to the conservative and the libetal wings of the 
larger parties and to independent movements. 

Our former colleague, Harold D. Lasswell, believes that the 
middle-income skill group, as he calls the middle class, has a 
definite mission in American politics. 


° H. D. Kitson, ‘‘Frequency of Republicans and Democrats among Eminent Americans,” 
Journal of Applied Psychology, X (September, 1926), 341-45. On the basis of the examination 
of 1000 names from Who's Who in America, 1924-25, he found that ‘‘among the eminent Ameri- 
cans who acknowledged party membership, Republicans are found to be more than twice as 
numerous as Democrats.”’ In 1928 a poll of Who's Who in America was again made. Of the 


9774 voting, 8510 or 87 per cent were for Hoover. 
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“Plainly the middle-income skill groups have not yet found a common 
name; nor have they discerned the inner principle of sacrifice on which 
their unity depends; nor have they risen to the full comprehension of their 
historic destiny. In Europe their disunion has bred the politics of catas- 
trophe; but in America there may be more time for the attainment of a 
common name, a common policy, and a common sense of political 
destiny.’’ 1° 


Agriculture 


While the relative number and the economic importance of the 
farmers have declined steadily since the closing of the frontier, 
the political importance of the group is still very great. The pro- 
portion of farmers among those gainfully employed shrank from 
Over nine-tenths in Jefferson's time to about two-tenths in Franklin 
D. Roosevelt’s time, but during the latter’s first administration 
over half of the Congressmen came from rural districts.!! Recently, 
with the passing of the hoe, the horse and the buckboard and the 
coming of the tractor, the combine and the automobile, the farmers 
have been declining in absolute as well as relative numbers. How- 
ever, the equal representation of the states in the Senate, and the 
general failure of the states to reapportion the congressional dis- 
tricts have entrenched agriculture in Congress. 

The farmers as producers have a great variety of interests, many 
of which are conflicting. Thus the corn, wheat and cotton grow- 
ers produce more than this country can consume and they are 
interested in the regulation of the total production and in the 
opening of new markets. On the other hand, the sugar and wool 
growers cannot meet the domestic demands and must compete with 
foreign producers in the absence of special governmental protec- 
tion. In other words, the former groups are opposed to a high 
tariff and the latter favor such legislation. The daitymen, because 
of the perishable character of their product and its peculiar market- 
ing problems, represent another set of interests. 

In spite of their varied special interests, the farmers have cer- 
tain problems in common. As purchasers of transportation serv- 
ices they have been interested in low rates; as sellers they have 


1 Politics: Who Gets What, When, How (New York, Whittlesey House, 1 936), p. 173. 
* Holcombe, ‘*Present-day Characteristics of American Political Parties,” op. cit., p. 35. 
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sought to increase their selling prices and diminish their selling 
costs; as borrowers they have worked for low interest charges and 
easy credit; and as individual producers they have been interested 
in the economic system of free enterprise. At various times the 
farmers have been attracted by wildcat banking schemes, inflation- 
ary monetary policies, cooperative marketing schemes, dumping, 
and plans for the restriction of total output. They are also highly 
tax conscious and are often willing to try substitutes for the gen- 
eral property tax. 

The individualistic mentality of the farmer, fostered by the 
isolation in which he lives and works, has until recently retarded 
the development of farm organizations which could discover and 
promote common plans for action. 

Among the farm organizations should be mentioned the Grange 
(National Grange of Patrons of Husbandry), founded in 1867 and 
now representing some of the more conservative-minded farmers; 
the Farmer's Educational and Cooperative Union of America, 
founded in 1902 and drawing its support largely from the more 
radical elements of the farm population; and the American Farm 
Bureau Federation, established in 1919 on the basis of pre-existing 
state and county farm bureaus which were interested in a vigorous 
but cautious farm policy. The political importance of the Farm 
Bureau Federation is revealed incidentally in the course of an 
administrative study made by one of our students, Dr. Baker,” 
who said: 

‘The rise of the county agent is an interesting and important develop- 
ment in the field of government. He serves at one and the same time as a 
representative of the federal, state, and county governments. In many 
states, he is also closely allied with a semi-private farm organization, the 
Farm Bureau, which he has in part built up. His function as an adult 
itinerant vocational teacher to carry forth and adapt the findings of the 
state agricultural colleges and the United States Department of Agricul- 
ture has been modified to enable him to assist in conducting national pro- 
grams to meet major agricultural emergencies. The most recent of these 
emergencies, caused by the post-war depression, has necessitated drastic 


adaptations in county agent work to fit changing national objectives in 
agricultural policy. . . . Since 1933, he has served as a clearing house of 


12 Gladys Baker, ‘““The County Agent’’ (Ph.D. thesis, University of Chicago, 1938). 
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information on the various federal programs available for farmers. In 
most sections he has also served as a promoter, adviser, semi-adminis- 
trator, and even as an administrator of some of these programs in many 
counties.”’ 


Repeated efforts have been made to organize the farmers as a 
political party, but this has proved to be a difficult task.8 The 
Greenback and the Populist parties were primarily agrarian move- 
ments, but their chief strength was found in the West and South. 
Although they carried counties and states, electing governors, 
legislatures and senators, and at times choosing presidential elec- 
tors, they were unable to develop qualities of solidarity and cohe- 
sion. They soon dissolved under the adroit attacks of the older 
parties who were able to absorb enough of their leaders and poli- 
cies to leave the group helpless. Furthermore, the farming group 
never gave to these parties anything approaching unified support 
even in the West, while in the East the agricultural element re- 
mained indifferent to the efforts of their brethren in the other 
sections of the country. 

The Progressive party of 1912 drew heavily upon the farming 
class, but failed to shake the party habit and allegiance of the rural 
sections in great areas of the country. Wilson in 1916 also was 
strongly supported by the farming constituencies for a variety of 
reasons, partly progressive and partly pacifist. The Farmer-Labor 
party of 1920 was not strongly supported. The independent cam- 
paign of La Follette in 1924 drew much more heavily upon the 
farmer vote in the Northwest and the West, but was not strong 
enough to bring success in more than one state. 

The prosperity of the twenties was not fully shared by the 
farmers, and the depression which started in 1929 found them in a 
weak position. So great was the disparity between the cash in- 
come and the real income of the farmers that by 1932 their plight 
called for desperate remedies. They were losing their farms at the 
time when their industry and skill were ytelding the maximum 
production. Farm tenancy was growing by leaps and bounds. Ina 


18 See F. E. Haynes, Third Party Movements since the Civil War Cowa City, 1916), and Social 


Politics in the United States (Boston, 1924); S. J. Buck, The Agrarian Crusade (New Haven, 1920), 
and The Granger Movement (Cambtidge, 1913). 
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typical agricultural state the situation was described as follows: 
“There is imminent danger that Iowa will harvest this fall the 
biggest crop of farm mortgage closures, lost equities, and ruined 
farmers the state has ever known.’ !4 Farm strikes, mob violence 
and a huge Democratic vote in 1932 and 1936 were some of the ways 
in which this discontent expressed itself. 

The national administration under Roosevelt envisaged two 
solutions for the crisis of agriculture, (1) slashing tariffs, and/or 
(2) cutting total agricultural production. Since a gradual lower- 
ing of the tariffs would not regulate production at once and since 
the plight of the farmer was immediately pressing, the famous 
AAA (Agricultural Adjustment Administration) was put into 
operation. According to a public opinion poll this remedy was 
not popular with the voters as a whole,’ but the other efforts of 
the administration to improve the lot of the farmer were received 
with greater favor. Roosevelt's popularity among the farmers 
was very high for a year following his second election, but in 1938, 
with the sagging of farm prices, it declined somewhat in the corn 
and wheat belts. 

Labor 

Although it has been estimated that there are more than thirty 
million non-agricultural employees in the United States,'® it can- 
not be said that these wage earners are conscious as a group of their 
potential political power. In Great Britain, Australia, Belgium and 
the Scandinavian countries the workers have organized powerful 
political parties which have from time to time held the balance of 
political power. American wage earners have been notorious for 
their disunity on economic as well as political questions. Lack- 
ing any well-defined political tradition, American labor has been 
divided along lines of industry, craft, section, color, immigrant 
heritage, type of organization, and skill. 

One of the reasons for the relative inactivity of labor in American 
politics has been the backwardness of the trade union movement. 

4 Towa Yearbook of Agriculture for 1932, P- 6. 

15 Gallup Poll of January, 1935 and August, 1937. 


16 Leo Wolman, Ebb and Flow in Trade Unionism (New York, 1936), p. 116. See also H. A. 
Millis and R. E. Montgomery, Labor's Progress and Some Basic Labor Problems (New York, 


1938), 3 vols. 
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In 1930 the largest of the labor organizations was the American 
Federation of Labor, a loose grouping of independent unions or- 
ganized for the most part on a craft basis and containing alto- 
gether around three million members or 10 per cent of the non- 
agricultural employees. While the next decade saw a great increase 
in the strength of organized labor and the rise of a powerful rival 
organization, the Congress of Industrial Organizations, the com- 
bined membership of the A. F. of L. and the C.1.O. did not 
bring the percentage of organized wage earners to more than one- 
half of that found in England and Australia.17 On a comparative 
basis, the industrial employees are still relatively unorganized in 
the United States. 

The older and more conservative section of labor as represented 
by the American Federation of Labor has not been vigorous in 
the unionization of the great mass of unskilled and semi-skilled 
employees of the great production industries. It has also not been 
politically minded. By and large the Federation has been a group- 
ing of the better paid of the laboring classes, those highly skilled 
workingmen who could take advantage of their strategic position 
in the American economic system to demand special privileges for 
themselves. The building trades, the transportation workers, the 
skilled garment workers, the printers and representatives of other 
highly trained trades and crafts have furnished the basis for the 
craft unions which make up the Federation. These craft unionists 
are sO interested in their own welfare and in the preservation of 
their own special skills that they frequently quarrel among them- 
selves in trying to claim this or that skilled occupation for their 
own group. The unskilled groups, which lack bargaining power 
and are more difficult to organize, have not been widely incor- 
porated by the Federation. In the meantime, the growth of 
mass industries has made certain skilled trades obsolescent and has 
increased the number of semi-skilled or unskilled operatives, which 
has reduced the relative magnitude of the number of employees 

7 J. R. Commons, “American Federation of Labor,"’ in Encyclopaedia of the Social Sciences, 
II (2930), 26, estimates that industrial labor is 65 per cent organized in England and 60 per 
cent in Australia. If the reported figures for trade union membership in 1938 can be accepted 


(4,000,000 for the C.I.O. and 3,500,000 for the A. F. of L., totaling 7,500,000), this would be 
25 per cent of the non-agricultural workers. 
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who might possibly join one of the craft unions. In other words, 
the policy of the Federation has brought difficulties. This 
trouble was not unforeseen, since many labor leaders in the nineties 
and the early part of the twentieth century pointed out the need 
for industrial unionism, a type of labor organization which in- 
cluded all the workers of a given industry regardless of their par- 
ticular skills.18 The Industrial Workers of the World, which was 
formed in 1905, was committed to industrial unionism and in 
certain industries it challenged the Federation with some success. 
The I.W.W. leaders have been persistent critics of the “‘capitalistic’’ 
Federation leaders on matters of doctrine, tactics and type of organ- 
ization.!? 

The organization of Labor’s Non-Partisan League in 1936 to aid 
President Roosevelt in his campaign for re-election marked a turn- 
ing point in the attitude of organized labor toward participation 
in politics. Prior to that time the trade unionists had been guided 
in their political tactics by the ‘“wobblies”’ (I.W.W.), who es- 
chewed all political methods, and by the philosophy of Samuel 
Gompers, who preferred the economic weapons of the strike, the 
boycott and the union label to the uncertainties of American party 
politics. It is true that Gompers was very skillful as a lobbyist 
and that he worked hard to safeguard the interests of his constit- 
uents, but he was opposed to independent political action on the 
part of labor and he limited the Federation’s activities to those of 
the pressure type. The electoral motto of the Federation was 
“reward your friends and punish your enemies.’’ An enemy was 
defined as one who voted in a hostile manner on legislation which 
concerned labor’s right to organize, the conditions of work of 
certain special groups such as women and children, and other 
questions deemed important by the leaders. 

The change in the political tactics of organized labor in 1936 
was in part the result of the spectacular rise in the labor move- 
ment of John L. Lewis, president of the United Mine Workers of 


18 Daniel DeLeon and his associates organized the Socialist Trade and Labor Alliance in 
1895. In 1898 the Western Labor Union proposed industrial unionism and independent 


political action. ; ' 
19 P. F. Brissenden, ‘‘Industrial Workers of the World,”’ in Encyclopaedia of the Social Scéences, 
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America. Contrary to popular opinion in the thirties, Lewis 
belonged as did Gompers and Green to the conservative wing of 
the American Federation of Labor.2° While his union was more 
of an industrial union than some of the others in the Federation, 
this was the result of the peculiar conditions of work of the miners. 
Living in isolated communities, they have developed considerable 
class consciousness and depended less than other unions on the 
exploitation of particular skills. Lewis was never a ‘‘wobblie’’ 
and paid less attention to the radical labor movements of Europe 
than did Gompers. At the beginning of the New Deal the United 
Mine Workers union was in a very critical condition. Internecine 
warfare, unemployment and the development of new coal fields 
in the unorganized areas had reduced its membership to a low 
point. Lewis was the man who had the vision to take advantage 
of the labor provisions of the NRA (National Recovery Act), 
which recognized labor's right to organize. His men swept 
through the unorganized regions and for the first time brought 
the non-union southern areas into the union fold. By the end of 
1934 Lewis led the largest and the most powerful union in the 
United States. 

Encouraged by his success in his own field, Lewis reached out 
to organize the workers in the mass production industries which 
had been neglected by the Federation. Since the workers in these 
industries were largely semi-skilled or unskilled, Lewis sought 
the privilege of trying to organize them on an industrial basis. 
However, the Federation leaders, William Green, Matthew Woll 
and others, were not willing to relinquish the jurisdictional rights 
of the various craft unions which gave them the authority to 
organize certain types of workers regardless of industry. The 
struggle between the two points of view began within the ranks 
of the Federation but it soon led to a split. In 1935 the Committee 
for Industrial Organization was established by Lewis of the United 
Mine Workers, Sidney Hillman of the Amalgamated Clothing 
Workers, David Dubinsky of the Ladies Garment Workers, and a 
number of other Federation leaders who felt that the time for 


*° Philip Taft, ‘John L. Lewis,”’ in J. T. Salter (ed.), The American Politician (Chapel Hill, 
1938), pp. 192 ff. 
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decisive action had arrived. The C.I.O. unions were first suspended 
and then expelled from the Federation, but this did not stop their 
organizing efforts. Their determined drive on the unorganized 
workers in the steel, rubber, automobile and electrical industries 
produced spectacular results which reached a climax in the famous 
sit-down strikes of 1937. The victories of that year made it possible 
for the C.L.O. unions to claim that their membership exceeded that 
of the A. F. of L.* 

Labor's Non-Partisan League was organized before the split 
between the A. F. of L. and the C.1.0. had been made definite, and 
it therefore appealed to both factions of the labor movement. 
Among the original founders of the League were A. F. of L. men. 
However, Lewis was also a founder, and after the election of 1936 
his prominence in the League led the A. F. of L. executives to 
declare war on the League as well as on the C.1.O. The attempts 
of the League to carry the municipal elections of Detroit, to con- 
trol the nominations in Pennsylvania and to set up other labor 
candidacies were unsuccessful, but in New York it seemed to hold 
the balance of power in state and municipal elections. 

Various appeals have been made to labor by all of the great 
parties. Republicans have declared that protective tariff meant 
high wages, that the gold standard signified prosperity, that the 
continuance of their party in power meant the “full dinner pail” 
and prosperity. In 1908 Gompers appeared before both of the 
major party conventions with Labor’s Bill of Rights. An exami- 
nation of the two platforms for that year shows that he got a sym- 
pathetic hearing in the Democratic Convention but not in the 
Republican.” The Democratic party until 1928 held that the tariff 
was the ‘‘mother of trusts,’ that free silver meant higher wages, 
that Democratic rule meant better terms for the laborer. Socialists 
have earnestly urged the importance of standing together as a class 
for the ultimate control of the government. Both the tactics of 
the labor leaders and those of the party leaders have thus far, how- 
ever, been able to prevent the crystallization of the labor vote in 


any one patty. 


21 New York Times, October 12, 1937- 
22 K. H. Porter, National Party Platforms (New York, 1924). 
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The Socialist party has presented for many years a carefully pre- 
pared program, dealing with the industrial demands of the work- 
ers. Yet the platform of the Socialist party has been largely ignored 
by the working-class group, which has failed to respond to the 
appeal made specifically to industrial workers. Until 1936 the 
laborers in great industrial centers in states like New York or 
Pennsylvania or Illinois were quite as likely to vote the Republi- 
can national tickets as the Democratic, and they did not show 
great interest in the Socialist or Communist programs. However, 
in 1936 it became clear that the New Deal with its liberal labor 
program was attracting the labor vote. According to the Gallup 
poll, over 80 per cent of the organized workers favored Roosevelt.” 

We may assume that the geographical distribution of this 
strongly Democratic labor vote should resemble that of trade union 
membership. Before the split in the ranks of organized labor, 
100,000 or more trade unionists were found in each of the following 
states, which are placed in rank order: New York, Illinois, Penn- 
sylvania, Ohio, Massachusetts, California. The politicians of 
industrial states must now reckon with this large labor element. 

Repeated attempts have been made to unite the urban-industrial 
group with the agrarian in a political party, but thus far without 
success." This was the aim of the Greenback party, of the Popu- 
lists, of the Progressives, of the Farmer-Labor party, and of La 
Follette in 1924, but in none of these instances was the project 
carried through.”* It has not been found possible to formulate a 
definite program upon which the various elements might unite. 
The Greenback issue was not sufficiently strong to win general 
support, and later, when the free silver idea became widely popu- 
lar, the Democratic party took it up and absorbed the Populists.”° 


*8 Survey released August 7, 1938, carried the headline, ‘‘Labor Still Solid Behind 
Roosevelt.” 

4 Rice, Farmers and Workers in American Politics, op. cit. 

*° The details may be followed in the interesting studies of the parallel movements of the 
farmer and the laborer in Buck, The Agrarian Crusade, op. cit., and John R. Commons, History 
of Labor in the United States (New York, 1918). 

*° The Populist platform of 1892 looked to an effective union of the agratian-industrial 
groups: ‘The union of the labor forces of the United States this day consummated shall be 
permanent and perpetual; may its spirit enter into all hearts for the salvation of the Republic 
and the uplifting of mankind.” 
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Likewise the monopoly issue was a bond of union, but this was 
only perfunctorily taken up by both of the major parties. The 
passage of legislation providing for control of railroads and trusts 
prevented the organization of a solid bloc of urban-industrial ele- 
ments centering on this policy as a common issue. In 1920 another 
attempt was made by the Farmer-Labor party to combine the urban- 
agricultural groups into a political group. The program included 
special provisions regarding the promotion of agricultural pros- 
perity and labor’s bill of rights, while a bond of common interest 
was found in the declaration in favor of public ownership and 
operation of all public utilities and natural resources.”’ This pro- 
gram was worked out by representatives of organized labor, or- 
ganized agriculture, and various liberals and was carefully designed 
to bring about a fusion of the middle class and other groups with 
organized labor in the cities. The program was wrecked by dis- 
agreements in the convention itself, and was weakly supported by 
the voters in the campaign. 

These groups have encountered great difficulties in attracting 
the leadership of a notable personality. The formidable names of 
judge David Davis in 1872 and Judge Gresham in 1892 were can- 
vassed, but they were not available. Even the Progressive party 
of 1912 under the notable leadership of Roosevelt was unable to 
make permanent progress, and after one campaign was dissolved. 

In 1924 another attempt was made to unite these elements, this 
time around a powerful and experienced personality in the shape 
of the elder La Follette. Five million votes were polled, but only 
one state was carried. 

Thus far the diversities of interests between producers and con- 
sumers, in cities and on the farms, the different attitudes toward 
organization of labor and the competitive programs of the larger 
parties have made it impossible for a farmer-labor political party 
to make headway. The common insurgency of these groups, how- 


27 In a letter to Will Hays (1918) Theodore Roosevelt said: ‘‘New issues are going to force 
themselves into American politics. . . - Transportation, price fixing, rigid public control if 
not ownership of mines, forests and water ways. And if the Republican party takes the ground 
that the world must be the same old world, the Republican party is lost. There can be no 
doubt but that labor must have a new voice in the management of industrial affairs.” — 
J. B. Bishop, Theodore Roosevelt and His Time (New York, 1920), II, 446. 
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ever, makes a combination not impossible, given an issue and a 
personality as a candidate. They have in common a deep-seated 
antipathy to domination by plutocratic influences, whether in 
rural districts or in the urban community, and they constantly 
struggle to express this in concrete political results. 


GHAPTER- 


Non-Economic Influences upon Party 
Preferences 


SECTIONALISM 


OCIAL interests, whether economic, racial or religious, may 
center in particular territorial areas and thus add the sectional 
feeling to the group sentiment.1 Where this is true the sentiment 
strikes its roots still more deeply into the party soil, and party 
action becomes more significant. If race, class and geography com- 
bine, we have a very powerful political combination such as the 
‘Solid South.’’ Furthermore, our system of representation is 
based chiefly upon local or neighborhood representation, although 
it is differently developed in different sections and states. 

There is a jus soli of the party as well as a jus sanguinis. Geog- 
_raphy as well as race determines party adherence in many instances. 
Sectional analyses of parties show this plainly. There are well 
defined territorial areas almost exclusively controlled by one party 
or the other. The most notable illustration of this is seen in the 
South, where eleven states, with over one-fifth of the total popu- 
lation, have been under Democratic control for a generation. On 
the other hand, as Holcombe has ably demonstrated, there have 
been many elections in which there were more solid Republican 
congressional districts than there were Democratic.” In New 
England and in the Central West, examples of continuous Repub- 


1B. J. Turner, The Frontier in American History (New York, 1920), and his ‘‘Sections and 
Nation,”’ Yale Review, October, 1922; Ellen C. Semple, American History and Its Geographic Con- 
ditions (Boston, 1903); R. G. Wellington, The Political and Sectional Influence of the Publi: Lands 
(Cambridge, 1914). 

2 A.N. Holcombe, Political Parties of Today (New York, 1924), Chap. IV. 
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lican control are found. Maine, New Hampshire, Vermont are 
almost steadily Republican. Republican traditions are also strong 
in Pennsylvania, Ohio, Michigan, Iowa and Kansas. In the elec- 
tion of 1920, of the 531 votes in the Electoral College, 372 were 
practically decided in advance. In the absence of a political revolu- 
tion the political complexion of these states could be predicted. 
Even “‘landslides’’ like the Democratic avalanche of 1890, or the 
Democratic triumph in 1912, or the overwhelming Republican 
victory of 1920 seldom affect the validity of these calculations 
materially. On the other hand, in 1932, however, many of the 
Republican strongholds in the North and West were captured by 
the Democrats. In this key election, twenty-six states shifted 
from the Republican to the Democratic column, to be followed by 
four others at the next election. 

To some extent these sectional groupings are based upon local 
or sectional pride and rivalry. There is a type of sectional con- 
sciousness on a certain scale. There are great areas with a more 
or less developed local interest and pride, such as the East, the 
South, the West, and the smaller areas such as New England, the 
Middle West, the Northwest, the Southwest, the Coast. Within 
certain limits leaders or policies of any of these sections attract a 
degree of enthusiasm or interest as champions of the immediate 
locality. The eastern candidate or the western candidate is popu- 
lar in the East or the West for local reasons; or the program or 
policy that is labelled “‘Eastern’’ or ‘‘Western’’ attracts a number 
of followers on the one hand and arouses a certain distrust on the 
other. Theodore Roosevelt was said to owe some of his strength 
to the fact. that he was ‘‘an Eastern man with Western manners 
and ideas.’’ Other leaders have been ‘‘western’’ men with “eastern 
ideas.’ East and West, North and South stand in contrast, and 
these contrasts often have a distinct political significance. 

But sectionalism is strongest politically when it is not merely 
sentimental but is allied with some specific issue which finds a 
local seat in a particular geographical location. The strongest 
case of this is seen in the South where a combination of circum- 
stances — the race issue, bitter memories of the Reconstruction 
Period, the development of cotton as the chief crop of the region 
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and a main item in our export trade, and religious homogeneity — 
has produced an intensity and solidarity of party interest which 
for the present eliminates the two-party system altogether. The 
rivalry between the East and West is also based upon something 
more substantial than local pride, although this is a factor. There 
are differences in economic interest which in some cases may cause 
wide political differences. This was particularly true of the cur- 
rency question for a generation. The West was inclined toward 
Greenbackism and free silver, while the East favored the gold 
standard. The larger element of the creditor class was in the East 
and of the debtor group in the West. The impulse to railroad regu- 
lation also came largely from the West, as producer and shipper, 
and the same may be said of the demands for corporate regulation 
and for tariff revision. In all these cases the economic interests 
of the East and the West conflicted to some extent. Or again the 
demand for the direct election of Senators and for the income tax 
was in the main western in its origin, although neither of these 
measures was a distinct party issue at the time of its final passage. 

At least three great campaigns, those of Jefferson, Jackson and 
Wilson (1916), showed a fairly clear alignment of the West and 
Southwest against the East.* In these cases the territorial area, 
the interest of the smaller farmers and traders, and the Democratic 
program coincided. The progressive movements have usually 
come from the West (although the definition of ‘‘the West’’ has 
varied in the last generation). Greenbackism, Populism, the in- 
surgent Republican movement, the Progressive movements, all 
derived their main strength in the Mississippi Valley or west of 
it, where opposition to the ‘“‘money power’’ and to Wall Street 
is most pronounced. On the other hand the urban industrial cen- 
ters of the sections farther east may be centers of socialism and of 
economic doctrines more radical than those usually held by the 
western farmer group. Many of the workers in the industrial 
sections of the East find the “‘progressive’’ doctrines too mild for 
their taste and hence are likely to vote the more conservative 
ticket from mere indifference. 

3 See maps in W. E. Dodd, Expansion and Conflict (Chicago, 1915); also in C. O. Paullin, 


Aslas of the Historical Geography of the United States (New York, 1932). 
4 Wilson also received strong support from certain urban-industrial sections. 
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A little analysis shows of course that there is no complete iden- 
tity of economic interest in any of the so-called “‘sections’’ of the 
country. In New York there are the interests of the very rich and 
of the very poor in the urban communities, and again those of the 
farmers in the rural sections; while the same contrasts appear in 
a state of the type of Illinois. California in turn is a western state, 
but it has its urban capitalists, its poor, and its agricultural inter- 
ests of varying kinds. The eastern farmer may or may not be an 
Owner or a tenant, prosperous or suffering; and the wage-workers 
of the East and of the West are not on the whole dissimilar in their 
position. Yet the geographical, sectional idea has material weight 
in political calculations, and must always be reckoned as one of 
the significant factors in the composition of the party. 

An examination of the distribution of party votes in percentage 
form by states reveals the regional character of American politics. 
Figure 1 shows that even in such a landslide as the 1936 election 
there were five distinct patterns of party allegiance in the United 
States. While the Republican pattern included only two states, 
the smallest number it has contained in any election since 1860, 
the second and third patterns, including the states which the 
Democrats won by the smallest margins, extended in a wide band 
from New England westward to the middle of the Rocky Moun- 
tains. It was in this area that some of the most notable victories 
of the Republican party were won in 1938. The next pattern, 
which indicates the states the Democrats won by a ratio of two 
or three to one, is divided into two sections. One section includes 
the most northerly of the southern states — Virginia, North 
Carolina, Tennessee and Oklahoma — and the other includes the tier 
of states west of the Great Lakes bordering on Canada and extend- 
ing to the Pacific where it moves south to Mexico. This is the area 
that proved to be fertile ground for various insurgent political 
movements. The 1936 map fails to reveal its volatile character. 
Two years later portions of it were swinging back toward the 
Republican party. The last pattern is that of the Solid South; which 
has changed the least of any section in the past forty years. 

A map which shows the political complexion of the states does 
not indicate clearly how the inhabitants of the metropolitan 


REPORTS FROM 


SECRETARIES OF STATES 


SOURCE 


XXX 
FiGurE I 


© S52 »~ "a? 


> 
© 
O 


x 
SO 


PER CENT ROOSEVELT VOTE OF TOTAL VOTE, 1936 


tet | e 
~ttvwqw 
5552525290) 


t FANS 


LOA IWLOL OL SLOA DILWYDOWSOG JO NOILYOdONd 


0 479 SMOHS LN3W93S G30VHS 4O 3ZIS:3LON 
J 


Sis ees 
— 


SLIIYLSIO NVLITOdOYLIW NI 
9€6!1 ‘3LOA TVLOL OL 3LOA 1L13A3S00¥ 40 3OVLN3DY3d 


84 


NON-ECONOMIC INFLUENCES 85 


tegions vote. Figure 2 was prepared to give a general idea of the 
division of votes in the ninety-six metropolitan districts of the 
United States in 1936. In the North these districts were more 
strongly Democratic than the rural and other urban areas, except 
in the Northeast outside of New York City. The metropolitan 
districts of upstate New York, Pennsylvania and New England 
showed a closer margin between the two major parties than in 
other parts of the United States. 

Two other maps of the 1938 congressional elections are extremely 
revealing. Figure 3 shows the results by congressional districts, 
the shaded areas giving those districts which were carried by the 
Republicans and the other non-Democratic candidates (Progres- 
sives and Farmer-Laborites). In general, the Republicans staged 
their partial comeback in this election in those areas where the 
Democratic margin of victory was the lowest in 1936. However, 
there were a number of notable exceptions which throw con- 
siderable light upon the persistence of party traditions in the 
United States. The northern tier of states, beginning with Wis- 
consin and moving westward to the Pacific Ocean, had been over 
two to one for Roosevelt in 1936 and yet they swung strongly 
back into the Republican column in 1938. This is born out by 
Figure 4, also from the 1938 congressional elections but based 
upon the Democratic percentages of the aggregate congressional 
vote in each state. Could the violent shifts manifest in this area 
have been predicted by examination of the previous voting behavior 
of the citizens living in its confines? We think that it could. As 
a matter of fact, an examination of the presidential vote of the 
states for the period 1880-1924, not including the election of 1912, 
shows that the record of Wisconsin, Minnesota, South Dakota 
and Oregon for refusing to support a Democratic candidate for 
President was without blemish. It was not until 1932 that the 
voters in these states swallowed their long-standing antipathy to 
anyone bearing the Democratic label. Holcombe’s map of the 
American political climate, 1920-1932, tends to bear out this 
conclusion,® but it presents some questions to be pondered as well. 


5 “‘Present-day Characteristics of American Political Parties,”’ in E. B. Logan (ed.), The 
American Political Scene (New York, 1936), p- 23- 
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The period which he covered was not long enough to catch the 
underlying Republican fixation in Wisconsin and the relatively 
greater hold of Republicanism upon the minds of the voters of 
Oregon as compared with the other Pacific states. abi 

Turning to other parts of the United States, it is clear that 
Figures 3 and 4 represent a number of fundamental tendencies. The 
greater power of the Republican symbol in upstate New York, 
Pennsylvania, Ohio and Michigan was not revealed by Figure 3, 
but it comes out very sharply in Figure 4. The rural character of 
the Republican vote in the more industrialized states may be 
brought out by comparing the results by congressional districts 
with the map showing the vote by metropolitan areas. In addi- 
tion to the states mentioned above, Maine, Vermont, Massachu- 
setts and Connecticut refused to support any candidate running 
under the Democratic banner during the years 1880-1924. 
Holcombe’s map likewise reveals the Republican deviation of 
these states. 

In view of the many shifts which have characterized American 
politics in the past two decades, it is clear that sectional balances 
may again be upset. The development of manufacturing and new 
methods of farming in the South, or the growth of industrial 
democracy in the East might make the South Republican and the 
East Democratic, or lead to the growth of some new type of 
political grouping not now on the horizon. These analyses are of 
value only as they call attention to the underlying factors upon 
which the development and activity of parties rest. 


Neighborhoods 


In many states, counties and cities there are found smaller areas 
or pockets appropriated by one party or the other and safely 
teckoned as one of party faith over considerable periods of time. 
Often this may be attributed to class, racial or personal contacts 
and leadership. Or the general neighborhood sentiment itself 
may help to account for them. Political habits of allegiance to a 
party may be formed and may continue even though their original 
cause has disappeared. The neighborhood for local reasons becomes 
Republican or Democratic owing to some local advantage or 
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burden attributed to one party or the other — a public building, 
an improvement, a privilege; and long after that benefit or burden 
has been forgotten by the bulk of the voters, its soul may go 
marching on. The party tradition may survive. With marked 
social or racial changes, or varied leaders, or shifting issues, the 
sentiment may change, but often it goes on for a considerable time, 
if it is once firmly set. An accurate political spot map would show, 
scattered over the state or county or city, these areas where definite 
political results may be predicted with reasonable accuracy under 
ordinary conditions. They form the basis of party cartography 
with which all practical political workers are familiar. This local 
or neighborhood sentiment, whatever may be its cause, will not 
long survive the heavy shocks of racial change or shift of industrial 
basis, but it possesses some resisting power, and the neighborhood 
habit will project itself for a substantial time. New interests, new 
industries, new issues, new leaders and organizers may shift its 
channel, but for the time being the neighborhood continues its 
party habits, with some degree of persistence. Just as residential 
or business districts or church districts change, so the political map 
alters with the new stream of forces, but the tendency to continue 
requires positive pressure to alter it. 

Both the broader sectional differences and the narrower neigh- 
borhood situations and interests are of great significance in the 
composition of the political party. An understanding of them is 
fundamental to any comprehension of the theoretical or the 
practical side of party activities. They can be overlooked only at 
the peril of misunderstanding some of the basic forces in the party. 


Race 


Among the significant factors in the composition of the political 
party is that of race affiliation. Sometimes this is the decisive 
element in determining party allegiance, as in the South, and often 
it is a secondary element. The most striking illustration is seen 


6 H. F. Gosnell, Negro Politicians: The Rise of Negro Politics in Chicago (Chicago, 1935); W. F. 
Nowlin, The Negro in American National Politics (Boston, 1931); R. L. Morton, The Negro in 
Virginia Politics, 1865-1902 (Charlottesville,1919); P. Lewinson, Race, Class and Party (London 


and New York, 1932). 
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in the division between white and colored voters. Until after 
the 1934 election practically all colored voters were Republican, 
while in the southern states the overwhelming majority of the 
white race has been Democratic. Where the margin between the 
Republican and Democratic parties was small or the Republican 
party was strong, the Republican leaders could count upon the 
unswerving loyalty of the Negro voters. Under no circumstances 
in these places would the Negroes desert the party of Lincoln, the 
emancipator. Disfranchisement, lynchings, Jim-Crow laws, the 
cropping system and other social and economic practices were laid 
at the door of the Democratic party. On the other hand, in cities 
where the Democratic party was normally in control, as in the 
city of New York, many Negroes voted with the Democrats even 
before the days of the Franklin Roosevelt New Deal. Beginning 
with the 1934 congressional elections large numbers of Negro voters 
were found supporting a Democratic administration in national 
politics. A minority group which is seeking governmental protec- 
tion cannot afford to be on the losing side all of the time. 

This racial division constitutes one of the most significant 
factors in American politics, of far-reaching importance in party 
organization and in national action. In a great section of the 
United States, the problem of race seems to overshadow all other 
issues. This division enables the southern group to exercise a 
powerful influence on Democratic national nominating conventions 
and Congresses. On the other hand, it enables the ‘‘administra- 
tion,” if the Republican party is in power, or the “organization” 
if it is not, to control a block of some 150 delegates from states 
where the party hardly has a real existence, and in this way to 
determine the control of the nominating convention where the 
result is otherwise close. Furthermore, the Negro vote in the 
doubtful border states has always been of great importance to the 
Republican party. Thus the southern section of the country, while 
removed from the ordinary divisions of national politics, exercises 
an important influence in the organization of both of the major 
parties. 

Election returns in the United States are not kept by racial 
groups, but the concentration of Negro population in certain areas 
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makes it possible to estimate the proportion of Negro voters and 
to study their general voting behavior. In the northern states 
Negroes have been segregated not as a matter of law but as a 
matter of fact. Hostile white communities, high-priced housing 
and industrial property have constituted the barriers to the general 
spread of Negro residence in metropolitan centers. 

An examination of the behavior of Negro voters in the border 
and northern states shows that in past presidential elections they 
have usually been with the Republican party. Considering the 
fact that they are attached to this party by tradition and that this 
party has been more willing to recognize their demands for repre- 
sentation, these tendencies are perfectly understandable. In some 
northern cities where the Democratic party occupied a predominant 
position and voting the Republican ticket was usually a futile 
gesture, the Negroes took a realistic attitude toward local politics 
and abandoned in large numbers their traditional loyalty to the 
Republican party. The success of Tammany Hall in winning over 
Negro voters by the same methods that it has used to win foreign- 
born voters is well known.’ When the Democrats began to carry 
national, state and local elections as a result of the reaction against 
the party in power at the time the depression started in 1929, the 
Negro voters in the northern states shifted their party allegiance. 
It is true that they lagged behind all other groups in making this 
change, but once the spell was broken, the overturn was rapid. 
The relief policies of the New Deal administration hurried the 
process. Even before the economic depression and the overturn of 
traditional party alignments, the Negro voters had shown rfe- 
markable independence when they felt some racial issue or favorite 
candidate was at stake. In the Chicago mayoralty election in 1923 
over half of the colored voters were persuaded to desert the Re- 
publican candidate on the grounds that this candidate was hostile 
to the faction of the Republican party which had given considerable 
recognition to the Negro community in the form of jobs, favors 
and special privileges.* 

7 Colored Citizens’ Non-partisan Committee for the Re-election of Mayor Walker, New 


York City and the Colored Citizen (pamphlet, 1929). 
8 Gosnell, op. cét. 
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The Politics of the Immigrant ® 


In an environment which was none too cordial, the immigrant 
has often found the party precinct captain the one who was most 
willing to listen to his troubles regarding employment, naturaliza- 
tion, local police regulations and political participation. Even 
though this party official might be a cog in a boss-ridden machine 
which was interested in exploiting the votes of the foreign born, 
he was at least human in his approach and the very fact that he 
was asking for the cooperation of the despised ‘‘greenhorn’’ 
meant that the barriers between the new and the old world groups 
were being broken down. The political parties, then, have taken 
their place alongside the schools, the churches, the shops and the 
factories in the process of assimilating the foreign born. 

The speed with which a given foreign-born group enters into 
the American party system varies with a multitude of factors. 
The size and distribution of the group, its language habits, its 
political heritage, the economic status of its members, its cohesive- 
ness, its religious institutions, its educational level and its leader- 
ship are all related to the rapidity with which it can make a place 
for itself in the American party hierarchies.1! The English, Scotch, 
Irish and English-speaking Canadians were soon absorbed since 
they had the advantage of familiarity with the English language. 
With the exception of the Irish, these same groups, plus the 
Scandinavians and a large proportion of the Germans, also had 


* See excellent discussion by Wallace S. Sayre, ‘‘The Immigrant in Politics,”’ in F. J. Brown 
and J. S. Roucek (eds.), Our Racial and National Minorities (New York, Prentice-Hall, Inc., 
1937), Chap. XIX. 

*° Abram Lipsky, “"The Political Mind of the Foreign Born American,” Popular Science 
Monthly, LXXV (1914), 397-403; R. A. Woods, Americans in Process (New York, 1902). See 
also the very useful Americanization studies made under the auspices of the Carnegie Corpora- 
tion, especially, John Daniels, America via the Neighborhood (New York, 1920), Chap. XII; 
R. E. Park and H. A. Miller, O/d World Traits Transplanted (New York, 1 921); and John Gavit 
Americans by Choice (New York, 1922). : 

4 Obviously, time is also an important factor. As B. Shrieke puts it in his Alien Americans 
(New York, Viking Press, 1936), Pp. too: “But the member of the second generation knows 
how to play the game himself. At the same time, unconscious of any inconsistency, he can 
indulge in passionate oratory, consisting of a glorification of the lofty qualities of American 
democracy, for he has already assimilated Babbitt's unreflective conventional loyalty, ecstatic 
vocabulary, and specious humanitarianism.’’ See also Harold D. Lasswell, World Politics and 
Personal Insecurity (New York, 1935). 
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Protestant backgrounds. On the other hand, the Poles and the 

Italians took a longer time to make their influence felt in American 

politics because of their foreign language habits, Catholic faith 
and lack of familiarity with American customs and institutions. 

The process by which party allegiances were formed may be 

illustrated by considering some of the more important immigrant 


groups. 


Trish 


During the first half of the nineteenth century immigration from 
Ireland was larger than that from any other country. At present 
the Irish comprise nearly one-tenth of the foreign white stocks in 
the United States. From as far back as Cromwell's time the Irish 
have flocked to America in order to escape the persecution of the 
British, the uncertainties of a one-crop system and the evils of 
absentee landlordism.!? Most of them stayed in big cities such as 
New York, Boston and Philadelphia. 

In the cities the Irish immigrants received a mixed welcome since 
they were poor, illiterate, Catholic, and spoke with a distinct 
brogue. However, the Democratic party since Thomas Jefferson's 
time has welcomed the Irish. The party newspapers of those days 
were sympathetic, the party’s stand on the Alien and Sedition laws 
was favorable to them, and the party leader was a believer in 
religious toleration. 

As the number of persons of Irish extraction increased in the 
United States, the attachment of the group to the Democratic 
party grew closer. In the period before the Civil War the Irish 
could point with pride to the contributions of people with Irish 
blood to the success of the Democratic party. Jackson, Calhoun, 
Polk and Buchanan were among those whose ancestors lived on 
the Emerald Isle.13 The Whigs were contaminated by their unholy 
alliance with the Know Nothing party of the fifties which adopted 
an anti-foreign, anti-Catholic stand. As far as the slavery issue 
was concerned, the Irish were willing to follow the southern 
leaders since they were not homesteaders but city dwellers and 

1 Edward F. Roberts, Ireland in America (New York, 1931). 


13 President Andrew Jackson was the son of poor Scotch-Irish parents. The Irish coming 
from Ulster during the nineteenth century were usually Scotch Presbyterians. 
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they had some concern about possible competition from the labor 
of free Negroes. 

The Civil War ended the dominance of the Democratic party and 
brought in a period of Republican control which lasted, except for 
two interruptions, until 1933. During this time the Irish were the 
mainstay of the Democrats in the North. The remarkable cohesion 
of the group was due to its loyalty to the Catholic church, its 
interest in Irish nationalism and the genius of its political leaders. 
In general, the Democratic national leaders adopted an anti-British 
(twisting-the-lion’s-tail) policy, as exemplified in the Venezuela 
dispute during the Cleveland administration. However, the Irish 
were sorely disappointed in Wilson’s failure to secure their inde- 
pendence in the League system and they turned against his party 
with fury in the election of 1920. 

It has been in local politics that the Irish have come to their 
own. Disappointed in the defeat of their hero, Al Smith, in 1928, 
they can still point to the city administrations which they control. 
New York City has had a long line of Irish Democratic bosses — 
Kelly, Croker, Murphy, Curry, Olvany, Dooling, Sullivan, — and 
Chicago has had its Sullivan, Brennan, Nash and Kelly. The influx 
of newer immigrant elements from eastern and southern Europe 
has challenged the Irish supremacy in both the Catholic church and 
the Democratic party, but so far the Irish have kept most of their 
power and lived up to the motto: ‘‘Contention is better than 
loneliness.”’ 

Germans 


About one-fifth of the persons of foreign white stock in the 
United States are of German origin. From 1850 to 1890 the German 
immigration was the largest from any single country. The induce- 
ments which brought the German immigrants to American shores 
have been political, religious and economic."4 

Some of the German immigrants who came to this country 
brought a burning love of freedom, others a faith in the revolu- 
tionary ideas of Marx and Engels; but probably the majority 
brought with them no very clearly shaped political attitudes. 


a J. Townsend, ‘‘The Germans of Chicago" (Ph.D. thesis, University of Chicago, 
1927). 
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As far as their religious and occupational background was con- 
cerned, they fitted into the American picture fairly well since 
roughly two-thirds were Lutherans, one-third were Catholics and 
over half of them were agrarian. 

Because of their love of liberty and their fear of the extension of 
the slave system to territories which were being opened to home- 
steaders, the ‘‘forty-eighters’’ were enthusiastic anti-slavery men 
and took an important part in the formation of the Republican 
party. However, most of the German Catholics joined the Demo- 
cratic party. Toward the end of the nineteenth century many 
Germans were found in the labor movement and the socialist 
parties, but the majority were bourgeois in their outlook.’ While 
it is true that a majority of those active in the Haymarket riot 
were Germans, there were also many Germans in the battles for 
sound currency. 

In local politics the German-Americans were more likely to 
support Democratic than Republican candidates because of the 
dry stand taken by the latter on the liquor question.’* They were 
also united in opposition to measures which limited instruction in 
German in their parochial schools, whether Lutheran or Catholic. 

The Republicanism of the German-American elements in the 
United States was greatly strengthened by the events of the World 
War. American participation in the war on the side of the Allies 
was bitterly opposed by those of German origin and their weight 
"was cast in favor of Hughes in the election of 1916, apparently in 
anticipation of coming events. The war itself was a most trying 
period and left the group in a bitter mood which found its political 
expression in their swelling the tide of the Harding flood of rg20. 

In 1933 the persons of German extraction were confronted with 
a new crisis in America. In contrast with the Irish, the Germans 
in the United States had never been intensely nationalistic. How- 
ever, the success of the Nazi revolution in Germany was to test 
the loyalty of the German immigrants, especially the recent ones, 
to the democratic ideas current in the United States. The anti- 


15 An excellent discussion of the political attitudes of different German economic groups 
in the nineteenth century is found in P. Kosok, Modern Germany: A Study of Conflicting Loyalties 


Chicago, 1933)- 
: a6 Unpublished materials on the referendum in Chicago prepared by students of the authors. 
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democratic, anti-Semitic. bias of the new government in Germany 
brought forth a storm of criticism in the American press and to 
counteract this a German-American Bund was founded which 
endeavored to spread the ideas of the new Germany and its leader, 
Adolf Hitler.” Most of the members of the Bund were born in 
Germany and as yet no considerable proportion of the second 
generation has been attracted by the movement. In opposition to 
the Bund there was established a German-American culture 
organization which tried to show the loyalty of the German immi- 
grants to American political institutions. 


Scandinavians 


The persons of Scandinavian extraction in the United States 
comprise about one-twelfth of all the foreign white stock. Typical 
of this group are the Swedes, whose political activities in the 
United States have been described by one of our former students.18 
Political oppression and proscription were not important in 
Swedish migration to the United States. But the industrial revolu- 
tion, the disputes over land laws, the military services were im- 
portant in inducing many Swedes to seek their fortunes in the 
United States. They came to this country largely because they 
wished to improve their economic status. 

The Swedes brought with them a strong tradition of independ- 
ence, a faith in local self-government, experience with the jury 
system, and temperate habits. These characteristics tended to aid 
their assimilation. The fact that they had no understanding of 
slavery contributed to their selection of the North as a place for 
settlement. As the feudal system never took root in Sweden, the 
Swedish peasants were used to participating in government, and 
when they emigrated to the United States their faith in democratic 
ideals was merely transplanted to a new soil. The early Scandi- 
avian immigrants were largely land seekers and it was on the 
fertile western plains that they settled for the most part. 

In the twentieth century socialism has won a number of followers 

“D. Strong, “‘Anti-Revolutionary, Anti-Semitic Organizations in the United States, 


1933-1938’ (Ph.D. thesis, University of Chicago, 1939). 
*®R. G. Hendahl, “‘The Swedes in Illinois Politics’’ (manuscript, 1932). 
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among the Swedish immigrants — not a bitter, violent type of 
socialism which emphasizes class warfare and armed insurrection, 
but a revisionist brand of socialism which approaches British 
gradualism. It is undoubtedly this background which has in- 
fluenced the politics of Minnesota in recent years. 

The Scandinavians have been slow to assume the position in 
politics to which their numerical strength entitled them. However, 
following the Civil War a number of them began to busy them- 
selves with town and county politics. Since the nineties they have 
been very active in state politics, holding legislative, administra- 
tive and high executive posts. 

The Swedes were strongly pro-Lincoln and they remained in the 
Republican fold for the most part until the Progressive movement 
of 1912. After that some Swedish-American voters showed a 
tendency to support political movements which called for a rela- 
tively more rapid adjustment of governmental functions to chang- 
ing economic conditions. In other words, the Scandinavian ele- 
ments have furnished considerable support for such movements as 
the Progressive party of Wisconsin under the La Follettes and the 
Farmer-Labor party of Minnesota under Governor Floyd Olson 
and other Scandinavian leaders. In the thirties these political 
independents and insurgents of the Middle West formed an alliance 
with the new leaders of the Democratic party. Holding the balance 
of power, they have gained a strategic bargaining position. 


Slavs 


The Slavic groups, including the Poles, Czechs, Russians, 
Jugoslavs and Lithuanians, make up one-sixth of those of foreign 
white stock. They are the most numerous of the recent immigra- 
tion to this country. Like the Irish they were attracted to America 
because of political oppression abroad.” The Poles had been 
indifferent Catholics before the eighteenth-century partitions, but 


19 E. G. Balch, Our Slavic Fellow Citizens (New York, 1910); Thomas Capek, The Czechs in 
America (Boston, 1920); Peter Roberts, The Anthracite Coal Communities (ew York, 1904), 
pp. 316-42, 355-583 J. S. Roucek, ‘‘The Poles in the United States,”’ Baltic Countries (January, 
1937), and his “A Study of Czecho-Slovaks in the United States,’’ 5 acéolog y and S acial Research, 
XVII (Sept.—Oct., 1932), 63-71; M. S. Szymczak, ‘‘Poles and Their Aptitude to American 
Politics,”’ in Poles in America (Chicago, 1933). 
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when the dominating governments began to coerce them they 
turned to the Catholic church as a means of preserving Polish 
nationality. They also turned to the Polish language as a means 
of keeping their unity. The Poles who have come to America 
have remained strong Catholics and have clung tenaciously to 
their language even though their unfamiliarity with English has 
retarded their political advancement. 

Farmers in Europe, the Slavic immigrants have become industrial 
workers in this country. They have been the men who do the 
rough work in the mines and factories of the North. At first, in 
such states as Pennsylvania and Michigan, many followed their 
employers’ lead and supported the Republican party. Envious and 
jealous of the Irish, they derived some psychic satisfaction from 
this stand. However, the prohibition policy of the Republican 
party, the influence of the Catholic church hierarchy, the aid 
which Wilson gave to Slavic nationalities in Europe and the 
liberalization of the Democratic party were all influences which 
drew them into the Democratic fold. In Chicago, Judge Edmund K. 
Jarecki, of Polish origin, and Mayor Anton J. Cermak, of Czech 
blood, were prominent in Democratic circles long before the days 
of the New Deal. The Polish National Alliance, the Czechoslovak 
Societies of America, the Yugo-Slav Council and other Slavic 
societies have contributed to the cohesion of these groups in 
American life. 


Latins 


The Latin nationalities, Italian for the most part, constitute 
one-eighth of those of foreign white stock in the United States. 
They are the second largest group of the newer immigration. 
Most of those who came in the earlier period of Italian migration 
were from the southern part of Italy and from Sicily where illiteracy 
was high, poverty was widespread and class distinctions were 
sharply drawn. The Italian immigrants, therefore, were somewhat 
slower than the older immigrant groups in adjusting themselves 
to American social and political conditions.2° There was a marked 

OR. F. Foerster, Italian Emigration of Our Times (Cambridge, 1917), pp. 399-400; E. C. 


Sartorio, Social and Religious Life of the Italians in America (Boston, 1918); John H. Mariano, 
The Italian Contribution to American Democracy (Boston, 1921). 
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tendency for the Italian immigrants to settle in segregated com- 
munities in the great cities and to live in isolation because of the 
language barrier, the strangeness of the new environment, and the 
hostility and indifference of the older Americans. New York, 
Philadelphia, Chicago, Boston, New Orleans, Cleveland, St. Louis, 
Baltimore and Detroit have their Italian quarters, all of which are 
in overcrowded tenements teeming with children. 

Many of the Italians who came to the United States planned to 
return to their home country as soon as they had made their 
fortunes. This attitude meant that they were preoccupied with 
Italian nationalism and imperialism and paid little attention to 
American politics. Their entrance into American politics was 
therefore slow, as in the case of the Slavic groups. In the eastern 
part of the United States, particularly in Pennsylvania, they 
generally supported the Republican party because of pressure 
brought to bear upon them by their employers, the great steel and 
coal magnates. However, in New York City Tammany Hall had 
welcomed them as it did other foreign groups, and their leader, 
Generoso Pope, became an important figure in the party councils. 

During the prohibition era certain undesirable Italians became 
important political powers in the larger cities of the United States 
as a result of their bootlegging activities. The names of Capone, 
Torrio and Colosimo were blazoned in the newspapers throughout 
the land. ‘‘Scarface’’ Al Capone was immune to ordinary police 
prosecution but he was caught in the mesh of the federal revenue 
agents who investigated his income tax.*' After repeal, some of 
the Italian ex-bootleggers turned their attention to trade-union 
politics and gambling. 

On the other hand, the best type of Italian political leader is 
exemplified in the picturesque figure of the fighting mayor of New 
York, Fiorello La Guardia. Nominally a Republican, formerly a 
member of the Socialist party, the doughty mayor is not fettered 
by any party label when the interests of the public as he sees them 
are at stake.” 


21 F. D. Pasley, Al Capone: The Biography of a Self-Made Man (Garden City, 1930). 
22 John Chamberlain, ‘Mayor La Guardia,’’ Yale Review, XXIX (Autumn, 1939)> 14. 
See also Paul J. Kern, ‘Fiorello H. La Guardia,’ in J. T. Salter (ed.), The American Politician 
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A number of other prominent Italians might be mentioned, such 
as Lieutenant Governor Charles Poletti of New York, Judge 
Ferdinand Pecora of New York, and Mayor Rossi of San Francisco. 


Jews 


Another group which has had to fight its way in American 
politics is the Jewish group.” While the Jews constitute only 
3 per cent of the total population of the United States, in certain 
cities such as New York, the ‘New Jerusalem,” they make up ten 
times that proportion. 

For thousands of years Jews have been persecuted by Gentiles in 
different parts of the world. The prejudice against the Jews has 
gathered about itself a mass of tradition which has been handed 
down through the ages. The fundamental fact of the situation is 
that the Jews are fairly distinct in their physical appearance and 
in the spelling of their names from the run of American people. 
The mental picture of the Jewish trader, the Jewish banker and the 
Jewish Bolshevik is common to all cultures. Sharp trading is more 
noticeable among them than among other groups because they are 
conspicuous. Hostility to the Jews has increased in modern times 
because of the growth of nationalism. Jews have been persecuted 
because their religion, dress, dietary habits; and customs have been 
different from those of the country in which they have settled. 

The Jews have been coming to the United States since the 
beginning of our history. At first they were not allowed to vote, 
but over a hundred years ago this disability was removed. Since 
they are traditionally urban dwellers, they had fewer adjustments 
to make to city life than some of the other immigrant groups. 
However, they showed a tendency to segregate themselves in 
ghetto communities because of the walls of prejudice sometimes 
erected against them and their strong group consciousness. As a 
group, the Jews have shown no special party tendencies. Some 
have joined the Republican party, some the Democratic party, and 
still others have been active in the Socialist and Communist parties. 
Their allegiance tends to follow class lines or local group leader- 


ship. The Jewish banker is apt to be Republican in New York or 


*8 Samuel W. McCall, Patriotism of the American Jew (New York, 1924). 
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Chicago. The labor agitator may be Democratic, Socialist or 
Communist. The Ku Klux Klan, which was revived following the 
World War, drove many Jews into the Democratic party in the 
North. 

In recent years the Jews have inclined much more strongly to the 
Democratic party. Governor Smith of New York had many 
Jewish advisers, including the able Mrs. Moskowitz. Franklin D. 
Roosevelt, succeeding to Smith’s leadership, relied even more 
heavily upon Jewish brains. Prominent in the so-called “‘brain 
trust’’ were Felix Frankfurter of the Harvard Law School, Benjamin 
Cohen, Bernard Baruch, and other well-known Jews. With 
Jewish Democratic governors in New York and Illinois, Jewish 
voters continued to leave the Republican party. 

The success of the Jews in business and politics has been one of 
the reasons why they have aroused so much animosity in certain 
circles. Anti-Semitism has raised its ugly head in the United States 
in a variety of forms since Hitler came to power in Germany. The 
anti-Semitic organizations which have sprung up like mushrooms 
since 1933 have charged the Jews with conspiring to dominate 
the world and subjugate the Gentiles.** They have alleged that 
most of the troubles of the modern world — communist revolu- 
tions, economic depressions, the degradation of morals by alcohol- 
ism, prostitution, the drug traffic, and obscenity — are to be 
blamed upon the Jews. Ridiculous as these charges are, there have 


been some who ate ready to believe and who find in them a gratify- 


ing explanation of their own misfortunes. The scapegoat function 
of the Jews is not a new one. 

The role of the Jews in American politics has been well sum- 
marized by one of their own journalists: 


“In American politics, too, the Americanization process has resulted 
in a political diversification as wide as that which exists among other 
citizens. . . . The proportion of Jewish radicals has been greatly exag- 
gerated; it is very slight as compared with the large body of non-radical 
Jews in America. Moreover, with the Jewish group gradually developing 
from a working-class to a middle-class section of the population, this 
tendency to radicalism is decreasing. At the present time, Jews differ little 


24 Strong, op. cit. 
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from other groups in their wide political diversity, and Jews may be found 
in each of the important political movements, not only in their rank and 
file but also in their leadership.’’ 


RELIGION AND POLITICS 


A keen foreign observer has made the following comments on the 
relation between the church and the state in America: 


“It is generally believed that the First Amendment to the American Con- 
stitution in 1791 assured complete religious equality, and the Americans 
were free to choose God, Jehovah, or Buddha as they pleased, or even 
to maintain that there was no God at all. This, however, is not the case, 
though it is true that there is no established church. It is nevertheless 
understood that America is a Christian nation and that Protestantism is 
the national religion.’’*6 


In the days of the Revolutionary Fathers religious differences 
and disabilities played a considerable role in our public affairs. 
During the Jackson era, provisions for state taxation in support of 
churches and religious disqualifications for office were removed. 
But to the present day there remain on the statute books of some 
states laws regarding Sunday observance, laws prohibiting the 
teaching of evolution in the public schools, and laws making 
blasphemy a crime. 

Political sermons constitute a most interesting and significant 
part of our political literature; and the activity of the clergy is of 
course one of the patent facts of our political life.2” They have been 
most active in the discussion of ‘‘moral’’ issues, notably the pro- 
hibition of the sale of intoxicating liquors, but they have not 
neglected economic issues or broad questions of national policy. 
Indeed, as all large problems have been declared by one side or the 
other to be moral issues, the field has been Open to consideration 
upon moral or religious grounds. Slavery, the cutfency question, 
the liquor problem, the ‘“‘trust,’’ the abolition of war — all were 
vigorously argued in the course of political campaigns by members 
of the clergy holding different views and making different party 


* Harry Schneiderman, ‘‘Jewish Americans,"’ in Brown and Roucek (eds.), op. cit. 
°° André Siegfried, America Comes of Age (New York, Harcourt, Brace and Co., 1927), p. 56. 
*7 See C. E. Merriam, American Political Theories (New York, 1916), for illustrations of the 
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applications. At times very solid and powerful ecclesiastical 
influence has been thrown upon one side of the scale or the other, 
notably in local and state elections. This has been particularly 
true in contests affecting moral issues, or in cases where the public 
school question was involved in some form. Specific instructions 
and injunctions are often given to members of the flock directly 
from the pulpit, but these are not uniformly followed, even in the 
case of moral questions where the influence of the churches is 
greatest. In the consideration of broad economic issues, it will be 
seen that the ecclesiastical group has often followed the general 
drift of the locality or class rather than undertaken the guidance 
of it on any religious basis. This is readily seen in the discussion 
of questions such as free silver, strikes, slavery, where the local 
interest colored the type of sermonizing. In more recent times the 
ecclesiastical groups have adopted striking types of industrial 
programs. 

Since religious organizations have played a significant role in 
American politics, it is important to consider the size and distribu- 
tion of church membership. According to the figures furnished by 
the federal government, over half of the adults in the United States 
are listed on the membership rolls of the churches.** It has been 
estimated that a much larger proportion, probably three-fourths, 
are in sympathy with a church denomination even though many 
of these are not officially registered as communicants.”® An analysis 
_ of adult membership data by denominations shows that the Protes- 
tant bodies predominate, constituting almost two-thirds, as com- 
pared with three-tenths for the Catholics and one-twentieth for the 
Jews. Inno state do the Catholics or Jews constitute a majority of 
the total population, but in Rhode Island and New Mexico the 
Catholics come close to making up one-half of the adults. On 
the other hand, in nine southern states the Protestant church mem- 
bers are in a majority, and in Utah the Mormons constitute 
four-fifths of the inhabitants. 

28 The figures have been analyzed by C. Luther Fry, “Changes in Religious Organizations,” 
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The practical control of both parties is predominantly Protestant, 
since the Protestant South is widely influential in the control of 
the Democracy, and the Protestant Republicans of the North and 
West control the Republican party. It is not without significance 
that Presidents Cleveland and Wilson, the Democratic leaders of 
the last generation, and William Jennings Bryan as well, were all 
Presbyterians.°° With the nomination of Smith in 1928 the Demo- 
crats embarked on a new venture which proved to be disastrous in 
the South. 

While the leadership of the two major parties in the United 
States has been largely Protestant, no major party has dared to 
repudiate openly the Catholic or Jewish vote. However, there 
have been political movements founded upon Protestant national- 
ism. Just before the Civil War, when the Irish immigration began 
to be noticed, ““Know Nothing”’ secret societies were established 
which, by means of pass-words and secret ceremonies, endeavored 
to meet the growing “‘menace’’ of Catholicism. In the eighties an 
anti-Catholic American Protective Association was established to 
combat the Italian and Slavic immigrant invasions. This associa- 
tion was able to stir up religious prejudices and win many recruits 
in the Middle West. 

Following the World War there was a brief period when the 
Ku Klux Klan was revived as an institutional form of chauvinistic 
Protestantism.*! Unscrupulous adventurers, professional publicity 
agents, some Protestant ministers, returned veterans who could 
not find jobs, small merchants who were fearful of possible com- 
petition, and others combined to arouse the fears of the small-town 
middle-income groups regarding the “dangers’’ of Catholicism, 
atheism, evolution, European immorality, Bolshevism, alcoholism, 
and the challenge of the aliens and the Negroes to native white 
supremacy. In the South and in the Middle West the Klan as the 

3° The religious affiliations of the recent Presidents are as follows: — Lincoln, Unitarian; 
Johnson, Methodist; Grant, Methodist; Hayes, Methodist; Garfield, Disciples; Arthur, Epis- 
copalian; Cleveland, Presbyterian; Harrison, Presbyterian; McKinley, Methodist; Theodore 
Roosevelt, Dutch Reformed; Taft, Unitarian; Wilson, Presbyterian; Harding, Baptist; Cool- 
idge, Congregationalist; Hoover, Quaker; Franklin D. Roosevelt, Episcopalian. 
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champion of national morality was able to make some headway in 
cooperation with the Fundamentalists, the Prohibitionists, and 
the “‘Babbitts.’’ Where the warnings of the fiery cross were not 
sufficient to intimidate or exile the aliens or other undesirables, 
the Klan members resorted to anonymous threats and at times to 
floggings, torture, kidnapping and even murder. The disclosures 
of the New York World regarding the moral turpitude and financial 
greed of the leaders of the movement caused a break in its ranks, 
which was followed by a change in leadership and in tactics. In 
place of the former acts of violence, the movement employed the 
boycott, the membership drive, and familiar political machine 
techniques. In Texas, Indiana and several other states, important 
state officers owed their selection to the Klan, and in Oregon the 
legislation passed against parochial schools was of Klan origin. 
Following the campaign of 1928, during which the Klan was again 
active, particularly in the South, this brand of American intoler- 
ance tended to disappear. 

Religious attitudes are a factor in party division, but they are 
less significant than many other characters. They are frequently 
subordinated to race, class and sectional differences, following 
these lines rather than independent ones. In the South the Demo- 
cratic party is almost purely Protestant, except in Maryland, New 
Mexico and Louisiana, where there is a strong Catholic element. 
In the North, however, the Democratic party includes many 
Catholics, particularly among the Irish and the Poles. The 
Republican party is probably more strongly Protestant in its com- 
position in the North, but includes large numbers of conservative 
Catholics. 

The nomination of Alfred E. Smith, a Catholic, for President in 
1928 by one of the two major parties increased the importance of 
religion as a factor determining party preferences. The question 
was taised in a letter addressed publicly to Smith in 1927, which 
asked whether it was possible for a Catholic President to observe 
the canon laws and at the same time be loyal to his oath to sup- 
port the Constitution of the United States.*? Smith replied that 
he could not ‘‘conjure up a possible conflict between religious 

82 Marshall, op. cit. See also his American Catholicism (New York, 1928). 
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principle and political duty in the United States, except on the 
unthinkable hypothesis that some law were to be passed which 
violated the common morality of all God-fearing men.’’ ** He 
said that if such a conflict were conjured up he would resolve it 
by the dictates of his conscience. Despite this answer and the 
efforts of the Democratic party to remove the question from the 
campaign, religious prejudices were openly appealed to and a 
vicious whispering campaign was carried on as well. The loss of 
several of the states of the ordinarily solid Democratic South 
showed the extent of this religious bias. In the North there was 
a marked tendency for the Catholics to rally to Smith.*4 

There are other religious minorities in the United States which 
have been of political importance because of their concentration 
in given areas. Mormonism is a political factor in the state of 
Utah and in several of the adjoining states where the Mormon 
vote is significant. The Mormon church does not affiliate with 
either of the major parties, as such, but in most cases has thrown 
its strength with the winning group. Exceptions to this were 
observed in 1896 when the strength of the Rocky Mountain silver 
sentiment carried Utah into the Democratic column, and in 1912 
when Utah remained faithful to the Republican nominee, Mr. Taft. 
Senator Smoot stood for years as one of the important members of 
the ruling group of Republican senators, but this fact has no signifi- 
cance as evidence of the permanent alliance of the Mormon group. 

On the whole, the significant feature of the American party 
system is the relatively small part played by religions as such in 
party activities, in comparison with the role of religions abroad 
in states such as Belgium, France, and even England. The large 
numbers of denominations, the absence of a state church or estab- 
lishment, the tradition of religious toleration are all factors in 
this situation. Churches are not obliged to struggle for their 
ecclesiastical existence, and are not habituated to collective church 
action in politics. 

8 Walter Lippmann, Men of Destiny (New York, 1927); H. F. Pringle, Alfred E. Smith: 
A Critical Study (New York, 1927); A. E. Smith, Up to Now (New York, 1929). 

34 W. F. Ogburn and N. S. Talbot, ‘‘A Measurement of the Factors in the Presidential Elec- 
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SEX 


While in countries which have strong ecclesiastical parties there 
is a pronounced tendency for the women voters to favor such 
parties,*> in the United States neither of the major parties has 
shown any special powers of attracting the women’s votes. Sex 
lines have thus far played no outstanding part in the determination 
of American party allegiance. Women’s votes, like those of men, 
have followed lines of class, race, religion, section, rather than of 
sex. 

In contrast with the election records of certain European coun- 
tries, the American records have given scant attention to a separate 
analysis of the votes of men and women. However, such figures 
are available for the state of Illinois for the presidential elections 
of 1916 and 1920.** In the first of these there was a slight tendency 
for a larger proportion of the women voters to support Wilson, 
the Democratic candidate. Some women may have been attracted 
by the slogan, ‘‘He kept us out of war.’’ In the 1920 election it 
was found that in all parts of the state the women were consistently 
more in favor of Harding, the Republican candidate, than the 
men. In both elections the Socialist candidates were more strongly 
supported by men than by women. In state and local elections the 
women voters of Illinois in the higher rental areas showed a more 
marked tendency to split their tickets and support reform candi- 
dates than did the men. 

In a few American jurisdictions the figures for the registration 
of voters are kept by sex. On the basis of such figures one of the 
authors made a study of the voting behavior of women and other 
groups in the city of Chicago.*” It was found that for the period 
1928-1936 there was a tendency for the women to favor Republican 
candidates. One reason for this was the fact that a larger propor- 
tion of the women registered in the higher rental areas where the 
Republican party had its greatest strength. The Republicanism of 
the women in Chicago and Illinois was in part the result of the 

35 H. Tingsten, Political Behavior (London, 1 937): 
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failure of the party workers in the Democratic strongholds to get 
out their full quota of women voters. 

Party registration by sex has been kept in two states ** for vary- 
ing periods. Their figures show that the women are more timid 
about registering their party affiliations than are the men and that 
during a period of changing party allegiances they lag behind the 
men in shifting their party loyalties. 

Wherever woman suffrage and popular lawmaking have been 
combined, it is possible to make certain inferences regarding the 
measures or policies that women are more anxious to support than 
the men.*® Prohibition has been such a policy. Women have uni- 
formly voted drier than the men. There is also some evidence to 
indicate that women are more interested in economy measures and 
in measures designed to protect public health. 

Where the specific interests of women and children have been 
affected women have carried through effective political programs 
for legislation or for administration, but in this process the parties 
have been of secondary importance to them — a means to an end. 
It is of course possible that in the future women may develop 
specific forms of party or non-party activity, and of this indeed 
there are some indications. Of these the National League of 
Woman Voters is by far the most significant, but it is still too 
early to draw conclusions of value tegarding the specific activities 
of women in relation to the political parties.‘° 


PARTY TRADITION 


How these political groups and areas tend to perpetuate them- 
selves is clearly shown by an examination of the traditional party 
voter. When fully developed these tend to transmit their party 


allegiance to the next generation by a process of political baptism 
and party training. 


An analysis of the leading political groups shows that a very 


38 Pennsylvania, Arizona. 
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large number of their members are born into families which took 
for granted allegiance to a given patty. The child of Republican 
parents is not likely to be a Democrat. Statistical data on this 
point are not available, but from numerous tests we have made 
over a period of twenty years, the percentage of ‘‘hereditary’’ 
voters runs from 65 per cent to 85 per cent, averaging about 75 
per cent. These figures are confirmed by the observation and judg- 
ment of others, and may be considered reliable. This allegiance 
may be changed by particular persons or particular issues, or in 
the course of those revolutions which shake the party world from 
time to time,*! but, after all, it is a powerful element in the party’s 
composition. As General Hugh S. Johnson put it: ‘‘My father was 
a Democrat, my grandfather was a Democrat and my great grand- 
father was a Democrat. They were all pretty good active and 
leading Democrats. So I am a Democrat by inheritance, convic- 
tion and belief and I have never given anybody cause to believe 
that I am anything else.’’* 

The strength of party tradition may be studied by examining 
the extent to which the popularity of parties remains the same in 
given districts over a period of time. Ifa county or a subdivision 
of a city remains loyal to a given party over a long period of time, 
it may be assumed that the traditional vote is strong in that area. 
To some extent the voting responses of the same people may be 
analyzed in this fashion. Furthermore, it is clear that the new 
- voters in an area which does not change its affiliation over a period 
of time must be brought under the influence of a group tradition. 
Using this method, Ogburn and Talbot found that in selected 
counties from the northern part of the United States the relation- 
ship between the party percentages in the 1920 and 1928 elections 
was not very close.“* In other words, party traditions were shat- 
tered in both of these elections. On the other hand, studies made 
of later elections show a much closer relationship.** In California, 
Wisconsin, Iowa and Pennsylvania the general distribution of 

41 A.C. Millspaugh, “Irregular Voting in the United States,” Political Science Quarterly, 
XX XIII (2918), 230. 

42 New York Times, August 12, 1933. 
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votes in the thirties resembled that of the twenties even though 
the party totals indicated that considerable shifting had taken 
place. In general, the New Deal strongholds were those areas 
which had developed the greatest Democratic strength before 
1932. As one of the authors put it in describing an urban com- 
munity: 

“The elections held in Chicago during the New Deal administration 
show that party tradition, as measured by previous voting behavior, is 
the most important variable in explaining political attitudes. The main 
characteristics of party lines in Chicago, a typical American metropolitan 
community, were set long before the depression.’’ 4° 


The truth is that party opinions are frequently fixed at a very 
early age, long before rational discussion has been possible. Such 
early opinions are influenced by family affiliation or interests, by 
those of the local group, or sometimes by some very trifling inci- 
dent. Inquiry into the dawn of the party consciousness shows that 
it frequently appears as early as nine or ten years of age, and is 
changed with difficulty. A boy of ten participates in a Republican 
parade and is henceforth a Republican. He hears a famous Demo- 
cratic orator or shakes his hand and henceforth is a faithful dis- 
ciple of Democracy. His playmates or friends are mostly Republi- 
can, or Democratic; it is not good form to be a Republican, or vice 
versa it is not the thing to affiliate with Democrats. Examination 
of a few cases will reveal at what an early age party affiliations 
are formed, will show how they are encrusted with family and 
social interests, with associations and with early recollections 
until it becomes an exceedingly difficult matter to change them. 
Let the average voter ask himself when and why he first became 
a partisan, and the non-rational character of the process will at 
once become evident. Long before the age of rational judgment 
and intelligent decision, most persons have stamped upon them 
deep-cut party impressions to be effaced only with great difficulty, 
and usually not at all. The individual may tationalize his party 
allegiance in later years, finding reasons or interests that satisfy 
his desire for a reason; but the initial allegiance is likely to endure. 
A wide variety of circumstances may change this early attachment 

* Gosnell, Machine Politics, op. cét., p. 124. 
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to a particular party, and frequently does; but the burden of effort 
is upon those who attempt the change, for they are dealing with 
fundamental emotional tendencies rather than with rational 
decisions. 

The Republican or the Democratic or the Socialist party environ- 
ment tends to perpetuate itself by attaching the voter by the ties 
of early association and memory, which have a certain force in 
holding the allegiance of the voter when all else is gone. Just as, 
on the other side, they may develop the economic or social inter- 
est by an appeal to a logical argument, or appeal to a moral prin- 
ciple as a basis of action. These are of course the common ways 
and means by which all organizations, party as well as church, 
bind their adherents to them and endeavor to retain their contin- 
uing allegiance. They are no more peculiar to political parties 
than to any other formal group, but they are pointed out here 
because they are usually ignored in descriptions of the nature and 
functions of parties. Group solidarity, group adherence, idealized 
in group “‘loyalty’’ and anathematized as group ‘‘disloyalty’’ or 
“‘treason,’’ are the common equipment of all societies, and find 
their justification in the necessities of group survival and growth. 
Their social value, however, depends upon the significance of the 
group and the importance of its strength and its functions. 

It is also to be observed that the traditional party allegiance is 
much more evident in national issues than in state or local issues. 
The major parties are primarily national organizations, and they 
hold their members much more loosely in affairs of local impor- 
tance. Thus the hereditary Republican who always votes the 
national party ticket is less careful in voting for the governor or 
other state officials, while in local matters he may be, or think 
he is, independent. Yet even in the smallest unit of the electoral 
process the ‘‘hereditary’’ element is a considerable factor and can 
never be ignored. Even in township and ward elections there is 
a considerable percentage of voters who can be safely credited from 
the beginning, regardless of candidates or issues, as Republican or 
Democratic. 

Revolutions are caused, in many instances, not by a transfer of 
votes from one party to another, but by the failure of the hereditary 
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voters in one party to rally to the standard of their organization. 
They rebuke their party in many cases not by voting against it, 
but by failing to vote at all; or by failing to give its candidates 
their enthusiastic support and thus cooling the current of party 
ardor. In some cases the early party habit will be changed and 
another party adopted, or on some unusual occasion there will be 
a temporary bolt to the opposition, intended as a rebuke, but not 
a separation. In the campaigns of 1896, 1912, 1920, 1924, 1928 
and 1932, great blocks of voters transferred their allegiance either 
temporarily or permanently. Racial, class and sectional issues 
diverted them from the usual channels of party movement. The 
eastern business man was hostile to free silver, the western farmer 
to the gold standard, the middle class rebelled against the ‘‘invisi- 
ble government’’ at which Theodore Roosevelt tilted. Millions 
went to the support of the independent candidacy of the elder La 
Follette; other millions crossed the line to vote for Hoover in 1928 
and later for Roosevelt in 1932 and 1936. In the rise and fall of 
patties may be seen the formation and the disintegration of political 
habits in response to social and economic interests. 

Habits of party allegiance generated under one set of conditions 
tend to persist after these conditions have passed away, but they 
may be and are adjusted to new situations as they arise. There 
is a limit to the petsistence of the party habit, of which every 
patty manager must take cognizance. The tendency toward 
party regularity is a powerful one, but not the only factor in the 
situation. 

A party may be divided into various sections or circles. One is 
made up of voters who are fixed partisans, who can certainly be 
counted upon in national affairs, and indeed some in all cases. 
Another section includes those who are fairly strong partisans, 
who require strong pressure to overcome’ the party habit, but are 
not wholly immovable. They are partisans with certain reserva- 
tions and conditions. Then there is a third group made up of 
voters nominally Republican or Democratic, but whose nominal 
allegiance is easily shifted by the issues or the personalities of a 
campaign. They are independently inclined, and the party habit 
rests lightly upon them. Here again we may distinguish between 
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those who are partisan, predisposed to partisanship and independ- 
ently inclined, because of reflection and conviction. Partisanship 
may be based upon a theory of political action or upon prejudice 
and habit alone, and the same may be said of non-partisanship or 
of independent tendencies. Here we enter into a field of political 
psychology thus far unexplored, but rich in its possibilities. 


GHEE I ERY 1 


Party Leaders 


“Let him who knows, lead.’’ — Plato, Republic, Book IX, Chap. VIII. 


“If we take a hundred men at random, we shall find among them on the aver- 
age, six wealthy, six eloquent, six learned, six having the gifts of eloquence, 
learning and fortune, and six having art, cunning and intrigue.” — John 
Adams, Works, Vol. VI, 456. 


“The final obstacle in the way of any aristocratic rule is that in the absence 
of an articulate voice on the part of the masses, the best do not and cannot 
remain the best, the wise cease to be wise.’’ — John Dewey, The Public and 
Its Problems (New York, Henry Holt and Co., 1927), p. 206. 


‘‘The sublime man has the greatest value, even when he is most delicate and 
fragile, because an abundance of very difficult and rare things have been reared 
through many generations and united in him.’’ — Nietzsche, The Will to 
Power, p. 996. 


‘National Socialism sees in the democratic principle a mistaken conception 
taken over in the west. It sets up against it the principle of the leadership 
of the elite (Fihrerauslese) from the highest to the lowest offices. Power from 
the superior responsible leaders; no majority decisions. The leading class 
arises on the base of the better race; it keeps itself worthy of domination and 


keeps power irretrievable.’’ — Hitler, Lwischenspiel, p. 207. 
ieee social group has persons who reflect group aspirations, 

embody group ideals, organize group activities, direct the 
social forces which emanate from the group, and divert the course 
of group sentiment into greater or less conformance with their 
personal desires. The party leaders perform these functions in con- 
nection with the electorate in a democracy, with the tacit popu- 
lation in absolute government. They must continually strike a 
balance between individuality and acquiescence to humdrum men- 


tality. The study of political leadership must delimit the spheres 


of how far the group mind may be changed, of how much the 
iz 
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individual possesses in common with larger social groupings, of 
to what extent the leader possesses characteristics not belonging 
to any particular group. 

These three questions will be considered in order. Both the 
problems and the attempted solutions will be analysed. First, the 
limits of personal dominance will be surveyed. To what extent 
does the leader actually lead the political party? Second, an 
analysis of party leaders on the basis of the larger social groups 
to which he belongs will be sketched. What does the political 
leader owe to birth and other accidental factors which place him 
in a position to grasp for political leadership? In the third place, 
we shall indicate what personality traits are peculiarly prevalent 
among political leaders, so far as studies have been made in the 


field. 
THE EXTENT OF PERSONAL DOMINANCE 


Depending upon the situation in which he finds himself, the 
leader must rely upon one or a combination of the three devices 
for influencing conduct: coercion, persuasion, and domination.’ 
‘The structure of the society at the time is the important limiting 
factor in this case. A two-party system forbids the first measure 
to its political leaders, always in law and generally in practice. 
Therefore, the latter two are most important in the American 
party system. 

Washington, Adams and Hamilton held that leadership was of 
mystic origin and that the masses should be led rather than allowed 
to take the lead. This was the position commonly taken by the 
British aristocracy of the day, as is shown by the writings of Ed- 
mund Burke. In later periods of American development, when the 
influence of British customs had begun to wear off, there were still 
champions of the heroic interpretation of history. Calhoun, 
Emerson, William James, Wiggam and others have stressed the 
‘‘great man’ theory of cultural advance.” On the other hand, 


1 Herbert Goldhammer and Edward A. Shils, ‘‘Types of Power and Status,” American 
Journal of Sociology, XLV (September, 1939), I7I- 

2 John C. Calhoun, Works, Vol. I, pp. 16, 24-25, 28; Ralph Waldo Emerson, Representative 
Men (Boston, 1876); William James, “Great Men, Great Thoughts, and the Environment, 
Atlantic Monthly, 46 (October, 1880), 441-59; Albert Wiggam, The Fruit of the Family Tree (New 


York, 1924). 
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Thomas Jefferson, John Fiske, Lester F. Ward and John Dewey 
have upheld the more democratic theory of leadership which places 
stress on environmental influences rather than upon biology and 
unknown factors.® 

Regardless of what theory of leadership is held, there is agree- 
ment upon the importance of the phenomenon of dominance and 
subordination in the field of politics as in other realms.‘ It is clear 
that personal leadership may attract or repel large numbers of 
followers, may raise or depress the morale of party forces, may 
carry the party through the ‘‘danger spot,’’ where policy or inter- 
est is no longer effective or for the moment ineffective. Party 
“idols’’ of the type of Jefferson, Jackson, Clay and Lincoln, or in 
more recent days Blaine, Cleveland, Bryan, the Roosevelts and 
Wilson, have often proved the decisive factor in fixing the personal 
allegiance of the voter. Many persons are more definitely affected 
by the type of government represented by an individual human 
being than by any principle or policy, or within certain limits 
than by any ordinary social or economic interest. Enthusiasm for 
leaders is of course highest when it coincides most closely with: 
the lines of personal or class interest. Then the leader furnishes 
at once the human personality, the formula or slogan of the cause, 
and championship of the definite interest to be served. If he moves 
far away from the lines of habit and interests, he cannot hold his 
following, although within certain relatively narrow lines he may 
carry them with him, and in the neutral field where established 
prejudices are not attacked or interests invaded he may bring them 
a long way with him. Thus neither the Roosevelts nor Wilson 
could have carried their followers to socialism, nor could Mc- 
Kinley have led his friends to free trade, nor Debs his group to 


8 Jefferson wanted aristocratic rulers democratically chosen, Works, IX, 425; John Fiske, 
“Sociology and Hero-Worship,"’ Atlantic Monthly, 47 (January, 1881), 75-84; L. F. Ward, 
Dynamic Sociology (New York and London, 1915); John Dewey, The Public and Its Problems 
(New York, 1927). 

“See C. E. Merriam, Political Power (New York, 1934), The New Democracy and the New 
Despotism (New York, 1939), Four American Party Leaders (New York, 1 926); H. L. Smith and 
L. M. Krueger, A Brief Summary of Literature on Leadership (Bloomington, 1 933); A. A. Roback 
The Psychology of Character (New York, 1927); F. W. Allport, Personality (New York, 1937); 
P. Pigors, Leadership or Domination (Boston, 1 935); E. Bogardus, Leaders and Leadership (New 
York, 1934); O. Tead, The Art of Leadership (New York, 1935); and T. N. Whitehead Leader- 
ship in a Free Society (Cambridge, 1936). ; 
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the advocacy of the ‘‘open shop.’’ Of course a distinction must 
be made between those leaders who lead class, race, or local group 
by intensifying and exaggerating these special interests or emo- 
tions, and those who make a more general appeal to the broader 
interest of the community. Thus there are leaders who lead cer- 
tain groups by appeals to race prejudice alone and others who lead 
by appeals to section alone as its peculiar advocate; but these 
leaders do not as a rule aspire to or achieve national leadership 
except in a time when such an issue becomes a national question. 

The element of personal leadership must also be considered with 
reference not only to the greater figures of the party, but also to 
all leaders from the smallest voting unit to the largest. On a 
smaller scale there appear the same qualities in kind as in the 
larger. In every walk of life there are types of men to whom, be- 
cause of their intelligence or judgment or for special economic or 
social reasons, many others look for leadership in political affairs, 
just as there are other types pre-eminent in business or social or 
moral relations. These key men carry much weight with their 
fellows, and their enthusiasm, lukewarmness or defection is of 
great significance. Often their personal judgment or advice is more 
effective than any other single consideration in determining party 
allegiance in their immediate circles of acquaintance. Numbers of 
their fellow voters follow them closely and many others wish at 
least to hear them before coming to a decision. Others listen with 
interest and attention, and if not influenced in regard to the vote 
itself, they are affected with reference to the degree of their enthu- 
siasm for their party. When these leaders weaken or desert or 
divide or are indifferent, their party group is shaken and disaster 
is near. But if their interest is keen and their enthusiasm runs 
high, the effect is clearly evident in the party strength in the 
vicinity. To what extent these men sense or reflect public opinion, 
and to what extent they create or direct it, we do not undertake 
to answer exactly and completely here. 

Theodore Roosevelt once commented upon his position as a 
leader as follows: ‘‘People always used to say of me that I was an 
astonishingly good politician and divined what the people were 
going to think. This really was not an accurate way of stating 
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the case. I did not ‘divine’ what the people were going to think; 
I simply made up my mind what they ought to think; and then 
did my best to get them to think it. Sometimes I failed, and then 
my critics said that ‘my ambition had overleaped itself.’ Some- 
times I succeeded, and then they said that I was an uncommonly 
astute creature to have detected what the people were going to 
think and to pose as their leader in thinking it.’’ 5 


SOCIAL STATUS OF AMERICAN POLITICAL LEADERS 


In order to consider the peculiar characteristics of American 
party leaders, a brief analysis will be made of certain social data 
regarding American presidents. The presidency is the most impor- 
tant political office in the United States, even though it is not al- 
ways held by the most outstanding political personality. A 
discussion of the kind of men who have occupied the White House 
will reveal considerable information about the American party 
system. 

Of the thirty-one presidents, seventeen were born on farms and 
eight in small towns under 2500. In other words, although the 
United States at the present time is 56 per cent urban and although 
30 per cent of the people live in cities over 100,000, only six presi- 
dents were born in urban communities, and just one in a great 
city. The failure of the cities to produce presidential material is 
a rather startling fact, but it becomes more understandable when 
One stops to think that Franklin Delano Roosevelt was born in 
1882, when only 29.5 per cent of the total population was urban 
and there was but one city of over a million. All of the other 
presidents were born before 1880. When the United States began 
its career as an independent nation it had not a city with as many 
as 50,000 inhabitants, and the overwhelming proportion of the 
people lived on farms.® 

An analysis of the biographies of presidents shows that there 
was comparatively little change in their local environment until 
¥ ° J. B. Bishop, Theodore Roosevelt and His Times (New York, Hodder and Stoughton, 1920), 

SATAY 
e For a discussion of the growth of cities, see National Resources Committee, Our Cities: 


Their Role in the National Economy (Government Printing Office, June, 1937), and Population 
Statistics, Urban Data (Government Printing Office, October, 1937). 
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after they were sixteen years of age. Between the ages of sixteen 
and twenty-five a relatively large proportion of them moved to 
small towns or urban communities. Only four spent these years in 
purely farm communities. Most of them were going to school 
during this period of their lives, but some were wandering about 
trying to establish themselves. At the time of their election seven 
of the presidents were living on farms, and eight were living in 
cities of over 100,000. Thus it is apparent that the growing urbani- 
zation of the United States has had its effect upon the selection of 
presidents. Most prospective presidents may have been born on 
farms or in small towns but they found it advantageous to move 
to cities early in their political careers. 

Another interesting fact to consider regarding the presidents is 
the occupation of their fathers. This throws light upon the income 
and prestige status of the future leaders during their early forma- 
tive years. Among American notables generally, Visher found 
that in proportion to their numbers in the general population, 
professional men contributed more than twice as many notables as 
business men, nearly twenty times as many as the farmers, forty 


times as many as the skilled laborers, and 1340 times as many as 


the unskilled laborers.’ Of the thirty-one fathers of presidents 
sixteen were farmers, three were clergymen, three were lawyers, 
and the remaining nine were in such scattered occupations as re- 
tailing, tailoring, charcoal manufacturing, philanthropy, custodial 
service and medicine. The high productivity of the farmers in 
fathering presidents is closely related to the above analysis of the 
birthplaces of the presidents. Farming was the main occupation 
of Americans at the time that most of the presidents were born. 
Many of these farmers whose sons later occupied the White House 
were quite well-to-do according to the standards of their day. It 
is significant to note that only one president was of what we might 
call working class origins. 

While the stories of persons with meager education who have 
risen to the highest political post in America are featured in the 


7S. S. Visher, Geography of American Notables, a Statistical Study of Birthplaces, Training, ona 
Distribution, and an Effort to Evaluate Various Environmental Factors Indiana University Studies, 


Vol. 15, No. 79, June, 1928). 
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school textbooks, a cold analysis of the situation shows that only 
one president, Andrew Johnson, had no formal schooling and that 
only ten of the thirty-one did not proceed beyond the common 
school. On the other hand, two-thirds of our presidents have been 
college graduates. The proportion of college graduates in the total 
population has varied over the span of American history and is 
larger today than at any preceding time. However, a special census 
taken in 1934 in the city of Chicago showed that only ten per cent 
of the males eighteen years of age and over had gone beyond high 
school. 

A closer examination of the education of American presidents 
shows that practically all of them went to older institutions of 
learning in the eastern part of the United States. Only one 
president, Herbert Hoover, graduated from a university west of 
Ohio (Stanford). All the presidents who attended college went 
to private colleges or universities, except James K. Polk who 
attended the University of North Carolina. The great western 
state universities have yet to train a president of the United States. 
Time has been against them since many have been established in 
the latter half of the nineteenth century. However, it is likely 
that the next hundred years will find the state universities playing 
a more important role in the education of presidents. 

When a man is being considered for the presidency, one question 
is always asked, ‘How old is he?’’ If the person discussed is too 
young or too old, his availability is greatly lessened. An examina- 
tion of the ages of presidents at the time of their inauguration 
shows that two-thirds of them were in their 50's, only five were 
Overt 60, and two over 65. Of these latter, William Harrison, age 
68, died within a few months after his inauguration, but James 
Buchanan, just 65, finished his term. Theodore Roosevelt was the 
youngest man to be inaugurated president, being only 42 at the 
time of McKinley’s assassination. 

From what occupation have American presidents been recruited? 
While a majority of them were born on farms, two-thirds were 
lawyers at the time of their elevation to the presidency. Of the 
remaining third, three were farmers, two wete soldiers, and the 

* Consus Data of the City of Chicago, 1934 (Summary Table No. 6). 
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test were scattered among the following professions — engineer- 
ing, journalism, education, tailoring and writing. The preponder- 
ance of lawyers is more overwhelming than in the legislative 
branch of our government where the proportion has been around 
one-half.® 

Looking at the skill and class analysis of American party leaders 
as a whole, it is clear that the profession of law is most largely 
represented. The legal group represents all types and shades of 
opinion — conservative, liberal and radical. Agriculture and busi- 
ness ate represented among the leaders of the parties, but by no 
means as largely as the lawyers. The medical profession is reflected 
among the leaders here and there, especially in local affairs, and 
sometimes on a national scale, as in the case of General Wood. 
More commonly their influence has been felt on the side of public 
administration in the great field of public sanitation. The same 
may be said of the engineering group, of whom Goethals and 
Hoover are conspicuous illustrations. Scientists and students, 
commonly called ‘‘professors,’’ are found in the list of political 
leaders, although less frequently here than in any other country. 
A large number have also been “‘teachers’’ at some stage of their 
careers. Wilson and Butler are very conspicuous examples of the 
activities of the scholarly group in the American political field. 
During Franklin Roosevelt's first administration academic men 
‘were given a prominent place in the party councils and this led to 
coining of the phrase “brain trust.” ° 

The journalistic and ‘‘literary’’ group has supplied a notable 
series of political leaders, many of whom have held no public office 
but have directed party affairs or influenced them from a private 
station. Horace Greeley, Joseph Medill, George William Curtis 
are conspicuous cases in the period following the Civil War. At 
a later period came an extensive group ranging from the proprie- 
tors of metropolitan journals or series of them to the owners of 
the smaller journals, many of whom were widely influential. Here 
are found men of the type of Whitelaw Reid, Henry Watterson, 


9 H. F. Gosnell and Margaret Schmidt, ‘‘Professional Associations,"’ Annals of the American 
Academy of Political and Social Science, CLXIX (May, 1935), 25-33- 
10 L, C. Rosten, The Washington Correspondents (New York, 1937), pp- 163-64. 
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W. R. Hearst, Scripps, Harvey, and a long line running down to 
Cox, Harding and Colonel Knox. These journalists often made 
and unmade leaders, local, state and national.'! The ramifications 
of the journalistic group run so wide and deep in the political soil 
that they constitute almost a world by themselves, with attitudes, 
values and technique all their own, requiring separate description 
and study. 

A striking feature of American political leadership has been 
until recently the small part played by the direct representative 
of labor. Men “‘carrying union cards’’ are found in local bodies, 
in state legislatures and in the lower house of Congress, but they 
are rarely elected as governors, or senators, and they are just 
beginning to figure prominently in national conventions and in the 
inner circles of party command. Notable labor leaders of the type 
of Gompers and Green have not taken a direct part in party man- 
agement or direction, although they have engaged in various cam- 
paigns where the interests of labor were directly involved, but 
John L. Lewis has started a new precedent for American labor. 
With the exception of Lewis, there have been no figures such as 
Keir Hardie or Arthur Henderson in England, or as Thomas or 
Jouhaux in France, or as other post-war leaders in the parties of 
Europe, who speak in the party circle directly for labor. This is 
in part due to the relative weakness of organized labor, and in 
part to the tactics of the leaders who have deemed it wiser to 
avoid the field of party activity for the present. It is probable, 
however, that with the growth of the labor movement, there will 
be a larger direct participation of labor representatives in the party 
leadership and control. 

At the same time it is to be noted that the gteat capitalists have 
not commonly taken a direct part in the leadership of parties. The 
Goulds, the Vanderbilts, the Rockefellers, the Harrimans, the 
Morgans have not undertaken the role of open leadership and man- 
agement in either the parliamentary field or that of campaigns and 

aM Interesting illustrations of the way in which journalistic power may be employed are 
given in Fremont Older’s narration of his experiences in My Own Story (San Francisco, 1919); 
Melville E. Stone, Fifty Years a Journalist (Garden City, 1922); H. H. Kohlsaat, From McKinley 


to Harding (New York, 1923); S. Bent, Strange Bedfellows: A Review of Politics, Personalities and 
the Press (New York, 1928); and F. Lundberg, Imperial Hearst (New York, 1936). 
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management. Men of great wealth have occupied important posi- 
tions in the Senate and in other branches of leadership. Andrew 
Mellon’s long career as Secretary of the Treasury is a case in point. 
Those at the apex of the income pyramid might and often did 
speak for large-scale capital, but the significant point is that the 
greater powers were rarely there in person.’” Tilden was a man of 
wealth, but after all primarily an attorney rather than a proprietor. 
In later times Mark Hanna was a tentative candidate for president 
and Lowden an active candidate, but neither of these men could 
be ranked among the great industrial leaders of the day. As in the 
case of labor, the great capitalists have recognized the political 
weakness of their open leadership and have preferred the indirect 
method of operation through both political parties. Neither Mor- 
gan nor Gompers would have been a strong candidate for the 
presidency. Both were busy with other affairs; and both brought 
all possible pressure to bear in critical cases upon both political 
parties. Yet there is a distinct tendency for the leaders of both 
labor and capital to enter more directly and openly into the field 
of party and parliamentary relations. : 
The military group has played a role in party leadership, but 
not on the basis of a class of professional soldiers. From Washing- 
ton to Theodore Roosevelt a military record has been a significant 
factor in party leadership. Sometimes this took the form of 
‘celebrity’ and ‘‘availability’’ with real management and control 
in the hands of managers, and at other times the military ability 
was coupled with real qualities of party chieftainship. Grant was 
an example of the first kind, and Theodore Roosevelt of the other. 
In contrast with the European systems, however, the professional 
army group possesses no great influence on the politics of the 
nation, and the military party leaders hold power by virtue of 
their eminence and prestige rather than the backing of a military 
class. They have also, of course, their appeal to the soldiers who 
wete once a part of the armies they led or of which they were 
members. So far as military celebrity is concerned, it may be re- 
garded as an avenue of approach to party leadership rather than 


12 Senators Du Pont and Couzens and Democratic National Chairman Raskob are excep- 
tions. 
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the attainment and retention of it. The world-old prestige of the 
military chieftain must be pieced out with the other qualities of 
civic and party leadership to ensure permanent success. 


LEADERSHIP TRAITS 


Our knowledge of the human personality is only in its begin- 
nings, as is our understanding of the social processes in which this 
personality is set.1* Individual and social psychology is likely to 
make long strides forward in the next generation, perhaps indeed 
under some other name and with some more effective technique 
than at present." 

The study of party leadership is inseparably bound up with the 
advancement of these subjects. The types of human differentials 
identified, their origin, are basic in the understanding of leader- 
ship, political or otherwise. We look confidently to physiology, 
to neurology, to psychology and to psychiatry for aid. 

A man such as Clay, Blaine or Roosevelt may inspire personal 
devotion to a point where thousands ‘‘would go to hell for him.”’ 
Others like Wilson have spoken like prophets, followed at a dis- 
tance. Lincoln touched a deeper and more human chord in the 
hearts and sympathies of men. Types like Root and Hughes have 
been looked to as intellectual leaders, men who “‘knew what they 
were talking about.’’ Leaders like Debs have awakened the sym- 
pathies of toilers and the human regard of others. Bryan’s unchal- 
lenged sympathy with the democratic cause and his long and 
unembittered championship of the people’s rule endeared him to 
thousands. Smith touched the emotional interest of great groups 
of persons. Closer analysis would of course show the specific 
qualities and technique in and through which each of these men 
functioned in the political life of the nation. 

* Both of the authors have in preparation studies of leadership. Mr. Metriam is working 
on a general study of leadership and Mr. Gosnell is studying the social and personal charac- 


teristics of successful and unsuccessful candidates for President of the United States. 

“4G. Murphy, Experimental Social Psychology (New York, 1937); C. P. Stone, C. W. Datrow, 
C. Landis, and L. L. Heath, Studies in the Dynamics of Behavior (Chicago, 1932). 

© H. F. Gosnell, Boss Platt and His New York Machine (Chicago, 1924); C. O. Johnson, 
Carter Henry Harrison I (Chicago, 1928); Unpublished Ph.D. dissertations at the University 
of Chicago: Marietta Stevenson, ‘William Jennings Bryan”’ (1926); Roy Peel, ‘‘James Gil- 
lespie Blaine: A Study in Political Leadership”’ (1927); Pearl Roberston, ‘‘Grover Cleveland 
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On a smaller scale in states, counties and cities, the same quali- 
ties of leadership are to be found, although, in many cases where 
the spoils system has held sway, overgrown by the special develop- 
ments under the regime of boss rule.!® A party leader cannot lead 
unless he has a general staff and officers, commissioned and non- 
commissioned, all along the line. In the personnel of the party’s 
commanding officers are found much the same qualities and traits 
as in the larger leaders of the broader scale. Here too, in addition 
to the more specific qualities of leadership, there may be com- 
manders who are followed because of great managerial and organ- 
izing ability, because of intellectual ascendancy, because of eco- 
nomic position, of military or other form of prestige, by reason 
of a series of qualities or combinations of qualities which induce 
men to follow. Sometimes, to be sure, the nominal leaders do not 
rule in their own right, but by reason of the strength of others. 

There are certain outstanding features to which attention may 
be called, even though complete information is not available. 
Most leaders have been endowed with a powerful physique, as 
were Washington, Jackson, Lincoln, Theodore Roosevelt. They 
corresponded to the traditional leader as a man of great physical 
strength and endurance. Unquestionably they would have come 
through with honors in a searching all-round test of physical 
qualities. There were of course many exceptions to this. 

The relationship between bodily structure and personality has 
‘been an attractive subject from earliest times. Shakespeare puts 
these words in the mouth of Julius Caesar: 

Let me have men about me that are fat; 
Sleek-headed men, such as sleep 0’ nights: 
Yon Cassius has a lean and hungry look: 


He thinks too much: such men are dangerous. 
— Julius Caesar, Act I, Sc. 2. 


In recent times a German psychiatrist, Ernst Kretschmer, has 
presented the most elaborate analysis of this theme. In his book, 


as a Political Leader’’ (1937); and the following master’s dissertations at the University of 
Chicago: G. Routt, “Will Hays: A Study in Political Leadership and Management” (1927); 
L. F. Becker, ‘‘Alfred E. Smith: A Personality Study of a Political Leader’’ (1938). 

18 See Chap. VIII. For a further discussion of these points, see also C. E. Merriam, Political 
Power: Its Composition and Incidence (New York, 1934), Chap. I. 
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Physique and Character, first published in 1925, he attempted to 
generalize on the basis of these clinical findings. In mental hos- 
pitals he found that dementia praecox patients were most frequently 
thin (aesthenic) and that manic-depressive patients were most 
frequently fat and rounded (pyknic). He postulated the theory 
that the difference between normality and abnormality was one of 
degree and not of kind, that temperament was largely a product of 
hereditary glandular structure, and that there were two main types 
of temperament, the schizoid (associated with thin or athletic 
physique) and the cycloid (associated with obesity). Schizoids 
wete characterized as introverted, idealistic, formalistic and 
romantic, and cyclothymic persons were likely to be extroverted, 
tealistic, jovial and objective. Applying these concepts to Ameri- 
can patty leaders, we would say that Woodrow Wilson was 
schizothymic and William Howard Taft cyclothymic. Kretsch- 
mer’s work has been the subject of many spirited controversies and 
it is easy to see that many exceptions must be made to his generali- 
zations. However, he has stimulated research along these lines 
and some of his bold generalizations have been partially sub- 
stantiated. 

A notable contribution to the study of political personalities 
has been made by Harold D. Lasswell.!” Emphasizing the relevance 
of material derived from intensive interviewing of individual 
persons, he has constructed theories of individual and mass be- 
havior which are worthy of careful consideration. 

The devising of new and better methods of intensive observation 
enabled Lasswell to consider the motives of political personalities 
from a fresh viewpoint. He gives the following formula for the 
development of the political man: The political man is one who 
“displaces” his private motives onto a public object and rationalizes 
his displacement in terms of public benefit. Thus a man who, by 
some Circumstance, is without intimate friendship and feels the need 
for affection, may displace this need by grasping the chance of be- 

Psychopathology and Politics (Chicago, 1930), World Politics and Personal Insecurity (New 
York, 1935), and Politics: Who Gets What, When, How (New York, 1936). See also L. P. Clark, 
Lincoln (New York, 1933); J. Dollard, Criteria for the Life History (New Haven, 1935); and 


L. K. Frank, ‘The Dilemma of Leadership, Psychiatry,” Journal of the Biology and Pathology 
of Interpersonal Relations, I (August, 1939), 343. 
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coming a political orator concerned with the under-privileged groups 
and thus be satisfied at least in part by the applause he receives. 

Lasswell also generalized about the various types of personalities 
likely to be successful under differing environmental conditions. 
According to his analysis Lincoln rose to prominence in the early 
Civil War crisis because of conditions prevailing at the time. The 
North was then vacillating and disunited. Lincoln was not 
aggressive or demanding. Consequently, Northerners accepted his 
cautious leadership, whereas the South, united and determined, 
would not have accepted a leader of the Lincoln stamp. 

Following the work done in psychiatry, Lasswell developed a 
typology which is based upon the theory that personality is a 
latent system of reaction patterns finished shortly after birth or 
at least by the second or third year of the life of the individual. 
According to their aggressiveness, he classified political personali- 
ties as relatively uninhibited rage types, partially inhibited rage 
types and inhibited rage types.'* The first category describes those 
who ate extremely willful, domineering, violent and egocentric. 
Andrew Jackson was such a type. Lincoln may be put in the second 
category as he had a strong structure of inhibition but also made 
some attacks upon his opponents. Calvin Coolidge illustrates the 
last type since he was not known to exhibit rage. 

Another type of approach is the study of leadership through an 
examination and analysis of the several forms of skills, techniques, 
tricks of recognized political leaders — a behavioristic observation 
of what the leader actually does. Analysis might also be made of 
the words addressed to his audience, the various types of appeal 
used on various occasions. With all the facilities that might 
conceivably be employed it would be possible to obtain a realistic 
picture both of the speaker and of the audience, with sound and 
motion fully reproduced. With modern instruments it is possible 
to record a voice picture as well as the ordinary sound reproduction 
of the movies.” 


18 Politics: Who Gets What, When, How, op. cit., Chap. VIII. : 

19 Donald Hayworth, ‘Analysis of Speeches in Presidential Campaigns from 1884 to 1920, 
Quarterly Journal of Speech, XVI (February, 1930), 35-42; H. H. Higgins, Influencing Behavior 
through Speech (Boston, 1930). See also titles in H. D. Lasswell, et al., Propaganda and Pro- 


motional Activities (Minneapolis, 1935), ‘“Oral Communication,”’ pp. 338-40. 
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It would also be possible to study closely other leadership 
situations as they develop: the conference, the administrative role, 
the judging situation, the various forms of adjustment and manipu- 
lation which make up the political process. 

If non-leaders are also studied, it is possible to delineate clearly 
some of the attributes of the leader in contradistinction to the less 
skillful aspirant for power.?° 

Broadly speaking, the common qualities of great party leaders 
have been: (1) Unusual sensitiveness to the strength and direction 
of social and industrial tendencies with reference to their party and 
political bearings.*? (2) Acute and quick perception of possible 
courses of community conduct with prompt action accordingly. 
G) Facility in group combination and compromise — political 
diplomacy in ideas, policies and spoils. (4) Facility in personal 
contacts with widely varying types of men. (5) Facility in 
dramatic expression of the sentiment or interest of large groups of 
voters, usually with voice or pen — fusing a logical formula, an 
economic interest, a social habit or predisposition, in a personality. 
(6) Courage, not unlike that of the military commander, whose 
best laid plans require a dash of luck for their successful completion. 
It was Roosevelt who said, ‘‘Only those are fit to live who do not 
fear to die.”’ 

Not all leaders possess all these qualities, but it will be found 
that a combination of them characterizes those who have attained 
and held eminent party position, and that many of these qualities 
are found in the minor leaders. It goes without saying that the 
leader must be adapted to those who follow, and that the op- 
portunity and the environment must be favorable to the particular 
type of initiative and energy. It will also be found not infrequently 
that ‘‘celebrities’’ in non-political fields may be transferred to 


*° From the standpoint of method, one of the most interesting studies of leadership is that 
by W. S. Cowley, ‘‘Three Distinctions in the Study of Leadership,’’ Journal of Abnormal and 
Social Psychology, XXII, No. 2 (July—Sept., 1928). In this study, twenty-eight psychological 
tests were given to leaders and non-leaders in three different face-to-face situations. It was 
an attempt to study leadership in army life, in student life and in the criminal world. The 
tests differentiated between leaders and non-leaders in the same situation, but the leaders in 
the three different situations did not possess the same traits. This study was not based on a 
sufficient number of cases to make any generalizations but it suggests interesting possibilities. 

*! It was said of an important political leader that he kept both ears to the ground. 
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party leadership, but in such cases leadership is likely to be nominal 
rather than real, unless latent qualities of the type above described 
are discovered. 

In many respects the qualities of political leaders resemble those 
of other leaders in the world of ecclesiastical, economic or social 
organization in any large-scale group where many contacts are 
involved. The magnate, the cardinal, the general have many 
points in common with the political head. The contacts between 
these various types of leaders offer one of the most interesting 
studies in the field of human affairs. The function of the political 
leader in the process of social control is, however, more compli- 
cated and difficult than any other of those who deal with large 
groups of men. 

Analysis reveals many and varied forms and types of party 
leadership which call for different combinations of qualities. One 
is skillful in the contests of the forum; another in the field of written 
debate and discussion; another in the parliamentary conflicts of the 
council chamber; another in the formulation of constructive pro- 
grams and policies; another in the qualities of the executive and 
the administrator; another in organization of party strength; 
another in finesse and intrigue. The leadership of the party, taken 
as a group, will include all of these elements and will use them; 
but the particular leader at any given moment may possess only 
one or several of them. Thus Blaine, Bryan, Wilson, the Roosevelts, 
Hoover, Root, Hanna, Smith — all represent different qualities of 
leadership, or different combinations of qualities. 

From another point of view we may distinguish other types. 
These would include: (1) the advocate of causes or principles; 
(2) the executive, dealing primarily with the mechanics and 
problems of technical management, (3) the spoilsman concerned 
primarily with graft and spoils. Sometimes two of these qualities 
are combined in one person, as manager-spoilsman, advocate- 
spoilsman, or advocate-manager. Theodore Roosevelt once drew a 
line between the leader and the boss as follows: A leader is one 
who ‘‘fights openly for principles and who keeps his position of 
leadership by stirring the consciences and convincing the intellects 
of his followers, so that they have confidence in him and will 
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follow him, because they can achieve greater results under him 
than under anyone else.’’ ? The boss “‘is a man who does not gain 
his power by open means, but by secret means, and usually by 
corrupt means. Some of the worst and most powerful bosses in our 
history either held no public office or else some unimportant public 
office. They made no appeal either to intellect or to conscience. 
Their work was done chiefly behind closed doors, and consisted 
chiefly in the use of that greed which gives in order that it may 
eteea 

Most of the greater leaders have been men of intellectual training 
and more than average ability. They were regarded as men of 
honesty, sincerity and genuine democracy in their sympathies 
(aside from the few brief weeks of partisan campaigning when 
dishonesty, insincerity and desire to betray the people were attrib- 
uted to all of them). Of the great American political leaders it is 
evident that the larger number possessed the faculty of interpreting 
political forces either in oratorical or literary terms. Among the 
teally great orators we may class Lincoln, Bryan, the Roosevelts, 
La Follette, Debs, Blaine, Schurz, Conkling, Johnson. Powerful 
speakers include men of the type of Smith, Hughes, Borah, Root, 
Reed, Garfield, Tilden, Altgeld, Clark, Weaver, Hayes, Harrison, 
McKinley and a long series of others. Among the leaders with 
high literary power for political purposes were Jefferson, Cleveland, 
Theodore Roosevelt, Wilson, Greeley, Curtis, Watterson, Hearst, 
Godkin. In all these cases ideas with a claim to universal validity 
were given formulation by representatives of various social and 
economic interests. These leaders supplied the formula, the phrase, 
or the program by means of which different groups might make 
effective their desires. Theodore Roosevelt once expressed their 
position clearly when he referred to himself as a “great sounding 
board”’ for popular ideas, declaring that he collected and reflected 
doctrines of the day. 

Sometimes they spoke for narrow groups and sometimes for 
broader interests; sometimes for the nation, sometimes even for 
democracy in phrases that echoed around the world, as in the words 
of Lincoln and Wilson. 

% Autobiography (New York, Sctibners, 1920), p- 148. °8 Ibid., p. 149. 
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Often these leaders are identified with a ‘‘cause,’’ which may be 
that of a class, a section, a race, a complex of interests, always 
interpreted, of course, in terms of the party, the nation and the 
general good. All national leaders must make their appeal to the 
general interest of the community, even though in fact the appeal 
may be narrower in scope, and primarily advantageous to a class 
or a section of the people. Many leaders have followed in this 
country a median line, holding to what Europeans call the Center, 
and avoiding the Right or the Left. To this our bi-party system and 
our constitutional and judicial limitations upon government have 
contributed. No very radical program can be put through by any 
one party because constitutional change may be required before 
much progress has been made. Hence leaders in great social and 
economic movements have often been found outside the ranks of 
the parties, from the days of slavery to those of prohibition and 
the struggle against war. Neither the outstanding radicals nor 
the outstanding conservatives are found among our parliamentary 
or party leaders as commonly as in the European countries. 

One of the main problems in the study of party leadership is the 
systematization of the material already obtained. A number of 
hypotheses are available which might be tested with the data at 
hand.%! It cannot be too often reiterated that leadership cannot be 
studied as a thing apart, but only in its social setting, in its inter- 
telations with a wide variety of supporting situations. It is not 
divinity that explains the power of the leader, or some form of 
magic or occultism, or some mysterious magnetism which lies 
beyond the power of man to comprehend. When the forces that 
focus around the axis of what we call, for lack of a better term, 
personality are more fully understood, and when the forces that 
play around the axis of what we term mass, the group, and which 
we interpret in terms of social psychology are understood, it will 
be possible to set up an accurate description and explanation of 
what in earlier times was considered to be a mystery. 

In the meantime we may progress by careful studies of the social 
and economic background of leaders, their family origins, their 


24 Dr. Gosnell is working on a schedule which will contain items which are relevant to 
many different hypotheses. 
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early life patterns and fixations, and the later problems of ado- 
lescence — the genetics of personality. We may study the con- 
stitutional background as intensively as modern and developing 
science permits; we may utilize such ‘!batteries of tests’’ as are 
permissible; we may employ the techniques of psychiatry where 
feasible; we may scrutinize the intellectual and social traits or 
tendencies of leaders as far as they are susceptible of analysis. We 
may break down the acts of leaders as they become evident in 
overt behavior, and study their techniques as inferred from their 
conduct. On the other side, we may study the community itself 
with its many currents and trends of interest, sentiment, opinion, 
the specific types of situations that arise in such a type of com- 
munity or in this particular community. Nothing is alien to the 
larger background which gradually focuses down to a specific 
situation in the spotlight of which the individual leader emerges. 


CHAPTER Vii 


The Organization of the Party 


‘There are more than 150,000 loyal men and women in this country who are 
connected with regular Democratic organizations ranging from ‘bigwigs’ 
like national and state committeemen, down through precinct and district 
captains and canyassers, to the local committee workers and other humble 
folk who pull the doorbells, distribute the literature, and haul the voters to 
the polls on election day. An army is seldom stronger than its infantry forces, 
and a political army is never stronger than its corps of workers."’ — James A. 
Farley, Behind the Ballots (New York, Harcourt, Brace and Company, 1938), 


P- 193- 


N essential element in the composition of the political party 

is the “‘organization.’’ This is composed of men who in 
large measure make politics their profession or occupation, and 
who constitute a governing group within the party group itself. 
The political practitioners, or “‘politicians’’ as they are commonly 
called, are the inner circle of the political or party group itself. 
They are the trustees or directors of the party, for the time being. 
~ Some have even called them the real party. Just as tradition holds 
others, so this professional organization itself becomes an interest 
and helps to hold the party together and to ensure its continuity. 
The members of the governing group have a direct and personal 
interest in the life of the party and in its prestige and success, for 
upon this hangs their economic and social position. | They con- 
stitute, then, a solid inner core of voters who have been accustomed 
to common action in a campaign or series of campaigns, or in the 
actual work of legislation or administration, and who tend to 
continue their habit of concerted action, even after the occasion 
for their original concert of action has gone by. They are, therefore, 
powerful cohesive forces in the party system. They bridge over 
the spots where there may be no clear-cut issue between the parties, 
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and hold the group together until ‘‘the next time.’’ Without this 
~ group the nature of the party would be materially changed. 
aon The bulk of the members of the ‘‘organization’’ are office-holders, 
although by no means all of them, and hence one of the chief 
elements of cohesion is the offices, either elective or appointive. 
~Interest in the public service and adaptability to certain types of 
such setvice attract many men who possess some aptitude for group 
representation. Special industrial privilege, personal spoils and 
graft also attract many, and not infrequently the spoils interest 
dominates or obscures all others. There is a common saying which 
has in it a grain of truth, although not the whole truth, that 
“there is no politics in politics.’’ Under certain circumstances, 
hereafter more fully discussed, personal and private purposes over- 
shadow public purposes, and then party control in the name of the 
public may become merely a mask for plunder and exploitation.1 
/ As in all groups, the organization in the political party tends to 
oes the group rather than to serve it, and if left unchecked by 
vigorous protest and counter action becomes irresponsible and 
unrepresentative of the party or public purpose.2 Commercial 
organizations, churches and societies of all types experience the 
same difficulty in holding their representatives to the straight line 
of the common interest. In the party this tendency is more highly 
developed than commonly, because of the highly specialized and 
exacting demands of party duties and because of a lack of intense 
common interest on the part of the mass of the party members at 
many periods of the party’s life. The “‘organization’’ normally 
represents and often leads, but it also has a strong tendency to 
dominate O impose its will contrary well known 
opinions and interests Of the mass of the party members. The com- 
‘Petition of rival party organizations, the struggle between factional 
Organizations in the same party, and the possibility of party revolu- 
tion tend to check this dominating characteristic of the organiza- 
tion, and render it more amenable to the general will of the party 
or of the public. 


c 


* See chapters on the Spoils System. 


*See R. Michels, Political Parties (London, 1915), on the oligarchical tendencies of the 
organization leaders of a political party. 
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The organization then is directly interested in party continuity 
and operates powerfully in holding together the loosely formed 
party. The continuing direct interest of the professional partisan 
group, together with the continuing habit of the partisan voter, 
unite to give the party a continuing existence, an entity, a reality, 
which it would not otherwise possess. Leaders incarnate and 
dramatize it, and fresh issues vitalize the party from time to time. 


THE COMMITTEE HIERARCHY 


Party authority is vested, when conventions and primaries are 
not in operation, in a series of committees and committeemen.’ 
If conventions and primaries are looked upon as legislative and 
policy-determining, the committees may be considered as executive 
or administrative in nature. They are the continuing organs of 
the party. 

There are several ranks in the hierarchy of committees. The 
most important of these are the following: 

National Committee. 

Congressional Committees. 

State or Central Executive Committee. 

County Committee. 

City, Ward, Township or Town Committee. 

Precinct Committee. 

In addition there are a number of other committees covering various 
types of districts to which they correspond. 

Unlike the committee system of a British political party, the 
committees of an American political party are very poorly inte- 
grated. The heads of the national organization of the Republican 
party have few powers of compulsion to exercise over the lesser 

3A good discussion of this subject is found in James A. Farley, Behind the Ballots (New 
York, 1938). See also J. Macy, Party Organization (New York, 1 giz); P. O. Ray, An Intro- 
duction to Political Parties and Practical Politics (New York, 1917), Chap. IX; James Bryce, The 
American Commonwealth (New York, 1921), Chap. LIX; M. A. Ostrogorski, Democracy and the 


Organization of Political Parties (New York, 1902), passim. G. D. Luetscher, Early Political 
Machinery (Philadelphia, 1903), discusses the beginnings of party structure, but a complete 


treatment of this subject is not available. Many useful articles on special topics are found in 
A. C. McLaughlin and A. B. Hart, Cyclopedia of American Government. See also E. M. Sait, 
American Parties and Elections (New York, 1939); R. C. Brooks, Political Parties and Electoral 


Problems (New York, 1933), Chap. VIII; and F. R. Kent, The Great Game of Politics (New York, 
1926). 


a ee 
134 THE AMERICAN PARTY SYSTEM 

ich AN Unnctes NeREE Pear 
party managers. It is true that it may be easier to collect funds on a 
national basis, and the national leaders can then withhold funds 
from recalcitrant local party executives. But these local executives 
cannot be ruthlessly eliminated in the way that the British Con- 
setvative party can wipe out its local organizers. The local au- 
tonomy of party committees in the United States is the product of 
our peculiar governmental institutions, our separation of powers, 
our federal system with forty-eight semi-autonomous states, and 
our multiplicity of local elective offices. 


The National Committee 


The National Committee is composed of one man and one woman 
from each state and territory in the Republican party, and the 
same is true of the Democratic party except that there are also 
members from the Panama Canal Zone and the Virgin Islands.‘ 
These members are chosen for a term of four years, usually by 
the delegates from a given state to the National Convention,* but 
sometimes in a direct primary by the party voters of the state, by 
the state convention itself, or by the state committee.® 

The principal powers of this committee center around the calling 
and organization of the National Convention, and the conduct of 
the campaign after candidates are named. The committee fixes the 
time and place of holding the convention, which may or may not 
be a matter of strategic importance. It decides upon the method of 
apportioning the number of delegates to the various states. It 
also recommends the temporary officers of the convention, and 
makes up the temporary roll of the body. The latter power is one 
of prime importance as the control of the convention may be 
determined by the temporary roll of its membership. This was 


“See G. S. P. Kleeberg, Formation of the Republican Party (New York, 1911). The chairman 
of this committee is suggested by the presidential candidate, and the position is one of prestige 
in the party, especially in the case of success. 

° The Proceedings of the Democratic Committee are published as an appendix to the official 
convention proceedings. 

* See the interesting discussion in the Democratic Committee in 1916 over this question, 
Proceedings, 1916. Hitchcock, Cortelyou, Hanna and Hays are examples of chairmen who have 
played important parts in the management of the party, largely as a result of a successful chair- 
manship of this committee. For campaign purposes a number of outsiders are added, and much 
of the actual power is vested in an executive committee. 


THE ORGANIZATION OF THE PARTY 135 


clearly seen in 1912 when the action of the committee in placing 
Taft delegates on the temporary roll gave the control of the con- 
vention to the Taft forces. In the same way, in the Democratic 
conventions of 1896 and 1900, the power of the national committee 
was strikingly shown. Especially in dealing with the delegates 
from the southern states where the party organization is loosely 
thrown together, the power of the Republican committee is very 
large, and its decision may materially affect the relative strength 
of the factions and candidates. 

At times the national committee has made suggestions on 
fundamental questions of party organization. Thus the National 
Committee of the Republican party presented to the convention 
of 1916 a plan for the readjustment of party representation; and 
in 1920 the Republican Committee appointed a preliminary Plat- 
form Committee to aid in the consideration of the essentials of a 
party declaration of principles. 

Following the 1928 campaign there has been a trend toward the 
establishment of a larger permanent staff on the part of the national 
committees. The success of the Democratic National Committee’s 
publicity bureau during the Hoover administration led the Re- 
publicans to copy this device. During the years 1929-1932 the 
so-called ‘‘Smear Hoover’ campaign received part of its impetus 
from the central headquarters staff of the Democratic party. With 
the advent of the New Deal, the Republicans established a similar 
continuing publicity bureau which has kept up a running-fire 
criticism of the Democratic administration. As a result of his 
experiences in the 1936 campaign, Republican Chairman Hamilton 
felt the need of a permanent and efficient staff so strongly that in 
1937 he went to England and spent some time studying British 
party organization.’ Since that time the permanent staff of the 
Republican National Committee has been eight to ten times larger 
than it used to be in ‘‘off years.’ ® The publicity division publishes 
a weekly clip-sheet, a weekly column of political comment, a news 
letter several times a month, and a compendium of editorial com- 


7 John Hamilton, Memorandum on English Conservative Party Organization (mimeographed, 


I 5 ; 
refed furnished by Mr. Robinson Mcllvaine, secretary to the Chairman. 
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ments from leading newspapers. The research division issues from 
time to time studies on current problems. Although the national 
committee itself does not sponsor any regular periodical, it works 
in close cooperation with the Young Republican Federation which 
sponsors a national monthly magazine entitled The Young Re- 
publican. 

An analysis of the personnel of the Republican and Democratic 
national committees in recent years shows that these party man- 
agers represent greater experience in terms of age than most public 
officials, that two-fifths of them had educational training of col- 
lege rank, that one-half were recorded as members of fraternal 
orders, that their experience in public office averaged ten years, and 
that in both parties there was a preponderance of business men.? 

A key person in the committee hierarchy of a major party is the 
Chairman of the National Committee, whose task is to unify the 
party, to minimize differences, to emphasize and bring about agree- 
ments, and to secure coordinated action in the name of the party 
slogans. As a rule the chairman is the personal appointee of the 
party’s presidential candidate. McKinley was so indebted to 
Mark Hanna for his nomination in 1896 that the selection of 
Hanna as chairman was a foregone conclusion. In 1920 Harding 
passed over his pre-convention manager, Harry M. Daugherty, 
and continued Will Hays as the national chairman because of the 
universal acclaim of Hays’s brilliant performance as chairman 
during the 1918 congressional campaign.’ Usually an experienced 
and tried party manager is chosen for this post because of the heavy 
responsibilities which it involves. For instance, James Farley, 
Franklin Roosevelt's choice for the position, had served ten years 
as a county chairman, four years as a member of the Democratic 
State Committee of New York, and two years as state chairman.” 
When an inexperienced man is chosen the results are sometimes 


® Wallace S. Sayre, ‘‘Personnel of Republican and Democratic National Committees,”’ 
American Political Science Review, XXVI (April, 1932), 360-63. A check of the national com- 
mitteemen as of January 1939, made by the authors, showed that the above generalizations 
were applicable. The later committeemen had attained an even higher educational level. A 
slightly larger proportion were lawyers. 


9G. Routt, ‘Will Hays’’ (Master’s dissertation, University of Chicago, 1937). 
U Farley, op. cit. 
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unfortunate, as Wilson discovered in 1912. His chairman in that 
year functioned ineffectively during the campaign and had to be 
relieved of his duties. An ideal national chairman should have 
great endurance, large reserves of nervous energy, and the ability 
to relax completely when necessary. He should be enthusiastic, 
optimistic, tactful, a good judge of personality, and he should have 
an excellent memory for names, faces and speeches. 

The relation of the national committee to the other party com-~ 
mittees is not very sharply defined. During national campaigns 
the committee, through its control of funds, speakers, organizers, 
or through its powers of persuasion, may exercise a material 
influence over the other party authorities, state and local, but it 
has no specific powers conferred upon it for this purpose either by 
party rule or by law. In case a deficit is incurred during a national 
campaign, the chairman is usually charged with the task of seeing 
that it is made up. The managing committee of the victorious 
party will have material influence in the distribution of patronage, 
while the minority committee may be influential in organizing the 
party for the next campaign. 


The Congressional Committees 


The Congressional Committee is a committee of Representatives 
dealing with congressional elections.” In presidential years it is 
overshadowed by the national committee but in the mid-term 

election it carries the burden of the battle. The old congressional 
caucus was once the dominant factor in national political life, but 
was overthrown in the days of Jackson and never revived. The 
present Republican Committee was formed in the days of the 
struggle between President Johnson and Congress; from 1882 to 
1894 it was not very active but since then has been more vigorous 
in its work. 

The composition of the committee differs in the major parties. 
The Republican Congressional Campaign Committee is elected in a 
conference meeting of the Republican members of the House at the 
opening of each Congress. The committee consists of one member 
from each state having Republican representation in the House, 


12 Kleeberg, op. cit., pp. 224 ff.; Macy, op. c#., Chap. VII. 
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nominated by the Republican members of that state. The Demo- 
cratic Committee includes one representative from each state and 
territory having Democratic representation in the House. Its 
members are selected by the respective Democratic delegations. 
Women who are not members of Congress are frequently appointed 
to membership on the recommendation of congressional committee- 
men. States not represented in Congress by a Democrat have no 
representative on the committee. This makes a committee of about 
forty for both major parties. 

The function of this body is the oversight and conduct of the 
congressional campaign with the object of securing a party ma- 
jority. The declarations of this committee in a way are a party 
platform, but they are likely to be overshadowed by the presidential 
candidate in presidential years, and by the President or party 
leader in other years. The relation of this committee to the national 
committee is ill-defined. In the dual scheme of things one repre- 
sents the President and the other the House. Neither has authority 
over the other, and the general attitude is that of cooperation. 
Over the state and local committees the congressional committee 
has no authority except that of persuasion. 

The Senatorial Committee in both of the major parties consists 
of about half a dozen members who are appointed by the senatorial 
leader of the party.‘ The term of office is two years, but no 
senator serves during the two-year period when he is coming up 
for re-election. The committee has general charge of the election 
of senators in the various states. It has no official connection with 
the other party committees, but works in harmony and cooperation 
with them. 


The State Committees 


Each state has a central or executive committee, standing at the 
head of the state hierarchy of party organization. This committee 
completes the formal organization of the party in the various 
commonwealths, and is a significant part of the party mechanism. 


Clarence Cannon, Convention Manual for the Democratic National Committee (21936), -and 


letter from Robinson Mcllvaine, secretary to the Chairman of the Republican National Com- 
mittee. 


¥* In 1939 the Republican Senatorial Campaign Committee had five members. 
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The size of these 96 committees varies from 11 in Iowa to approxi- 
mately 600 in California, but averages 30 or 4o. If the committee 
is very large the actual work devolves upon a small executive 
committee. . 

The unit of representation varies in different sections of the 
country. The congressional district and the county are the most 
commonly employed, but in a few cases the legislative district 1s 
used, and in some places a combination of various methods is 
found. Representation is usually based upon these units, rather 
than upon party strength or the size of the district; but in some 
instances allowance is made for the strength of the party vote in 
the given area. Recent rules or customs provide for placing women 
votets upon the official committees. 

The term of membership is usually four years, although in 
many states two years is the period, and in New Jersey three years. 
The tendency has been in recent years to increase the length of the 
term of the committeemen in order to give greater stability to the 
organization. Members are usually selected by delegates to the 
state convention from the area constituting the unit of representa- 
tion, the county, if that is the unit, or the congressional district 
if that is the unit. In a number of states, the committeemen are 
chosen in party primaries by the party voters directly, and there 
has been a general tendency in this direction in recent years. There 
is no uniformity of method, however, and there are many excep- 
tional ways in which state committees are constituted.” 

The officers of a state committee are few in number. There is a 
chairman, a secretary, a treasurer, and sometimes a vice-chairman 
or so. These functionaries are generally elected by the committee 
itself, but they need not be and frequently are not members of the 
committee. In most of the organizations there are important sub- 
committees in which the active work of the committee is done. Of 
these the most significant is the executive committee, which is 
often the real center of power. Another very important committee 
for practical purposes is the finance committee. Of all the officers 
the chairman and the secretary of the whole committee are by far 


15 Stuart Lewis, ‘‘Composition of State and Local Party Committees,’’ National University 
Law Review (1928). 
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the most important. Indeed, the control of the campaign in many 
cases is turned over to these officials, or even to the chairman alone. 
The powers of the state central committee are seldom clearly 
defined, by either the written or the unwritten law of the party. 
It can scarcely be said to govern or guide the party in the formula- 
tion or execution of policies, for this is as a rule outside its jurisdic- 
tion. In a very few cases, however, the duty of making the plat- 
form has been transferred to the committee.! 

As in the case of the national committeemen of the two major 
parties, the state chairmen are usually men of affairs in their 
respective states. An analysis of the occupations of recent state 
chairmen showed that over one-half of them were lawyers, about 
one-fifth held some sort of governmental position, national, state 
or local, and one-eighth were in private industry. Since the passage 
of the Hatch Act, federal officials have had to retire from party 
positions of this sort.1” Only one state chairman could be found 
who gave farming as his principal occupation. Apparently the 
farmers prefer to leave the organization of their political affairs to 
the lawyers. Even more conspicuously absent are the representa- 
tives of organized labor. While the state chairmen are usually 
persons of considerable political experience who have climbed up 
the political ladder step by step, in recent years there has been a 
tendency for state committees to select younger men as their 
executives. 

The informal steering or managing committee which really 
determines the party’s line of action is likely to be another group 
of politicians, although the actual leaders of course control the 
State committee through their agents, and sometimes are found 
there in person. 

The most important duties of a state committee, as of a national 
committee, center in the conduct of the campaign. Given the 
candidates and the platform, it is the function of the state com- 
mittee to see that these particular persons and policies are endorsed 
by the voters of the state, or at least that the full party strength is 


#6 Tilustrations of detailed regulation of party committees are found in the laws of such 
states as New York, Massachusetts, Illinois. 


*” In 1939 there were, acting as state chairmen, a Collector of Customs and a District Direc- 
tor of the Federal Housing Administration. 
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polled for them. For this purpose the state committee raises funds, 
atranges meetings, distributes literature, struggles to bring about 
harmony, devises and executes the strategy and tactics of the 
campaign, and in short practices all the arts known to politicians 
in order to bring about the success of the party candidates. The 
state committee must be in touch with the national and congres- 
sional committees and candidates, on the one hand, and with the 
county and other local committees on the other. But its relations 
to neither are very clearly defined, and in fact vary widely in differ- 
ent campaigns. The state committee also determines the time and 
place of holding party conventions, issues the call for the conven- 
tion, and sometimes fixes the ratio of party representation. It 
usually makes up the temporary roll of the convention, recommends 
temporary officers, and in general assists in putting the machinery 
of the convention in operation. But since the advent of the direct 
primary, these powers have become much less important than 
before. Even under the convention system of nomination, the 
general tendency is for the law to prescribe the details of the nomi- 
nating process. An important surviving power in any event is the 
right of the committee to fill vacancies that may occur by reason 
of the death or disability of the party candidates. The laws of 
most states vest this authority in the state central committee. 

In some instances the members of the state committee exercise 
an informal function of distributing patronage in their districts, 
or at least of being consulted in regard thereto. But this may be 
due to their local political strength more than to their membership 
on the committee. In Arkansas, the Republican rules provide that 
the committee shall recommend candidates for appointive office 
in the federal government, but this is not a customary provision. 

The authority of the state committee over the county or other 
local committees is not very large, nor are their relations at all 
clearly defined. This problem is not as important now, however, 
as it was some years ago, in view of the fact that the state laws in 
many instances now provide in some detail for the organization 
and powers of the party committees both state and local. In some 
states the central committee is still entrusted with a wide range 

of authority over the local organization, and generally speaking 
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in the southern states the power of the party committees is larger 
than elsewhere. These committees are as a rule given a wider 
range of power both in determination of the qualifications of party 
membership and in the regulation of the details of primaries and 
of party management. 

The real organization of the state party is not to be contained 
in the state committee, but is found in the actual distribution of 
political power in the commonwealth. The nominal control of 
committees is far less important than the location of the real power 
of leadership and direction. Party sovereignty is likely to center 
around a “‘federal crowd’’ of which a senator or some federal 
officer is the head; or around a “‘state crowd’ of which the governor 
or some group of state officials will be the guiding spirits; or pos- 
sibly around some combination of cities and counties, as a New 
York or Chicago group. All sorts of combinations and conflicts 
are of course possible, and as a matter of fact actually develop in 
the politics of the states. A boss or a leader may hold sway with- 
out very effective opposition, or there may be a long-continued 
state of factional warfare, with temporary truces to cover the 
election periods, particularly the national elections when party 
success and prestige may be at stake. 


Local Committees 


Below the state committees is a series of local committees, vary- 
ing widely in different states. The list includes the county com- 
mittee, the ward, township or town, or city committee, and the 
precinct committee. The county committee is composed of repre- 
sentatives chosen from towns, townships or wards, or sometimes 
from the county at large. These members may be chosen by direct 
primary or in local caucuses or conventions, or by the county 
convention itself. The practice varies in the several States, but 
there is a strong tendency toward direct choice by the party 
voters. 

The powers of these committees resemble those of the national 
and state committees, except that they operate on a smaller scale. 

18 See Chap. XIII, below. 
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They conduct campaigns, call conventions and supervise local 
organization. Generally they are not subject to the control of the 
state committee, although there are exceptions to this, and in turn 
they have little authority over the committees of inferior rank to 
them. The county chairman is likely to be an important figure in 
local affairs, and may wield great influence in party councils. If 
there is a county boss, he will control the whole organization and 
Operate it as one piece of mechanism. 

The unit cell in the party structure is the precinct or voting dis- 
trict committeeman, often called the precinct leader or captain. 
In some cases this authority may be organized in committee form, 
but even then one man is likely to be in actual charge. These 
committeemen constitute the working force of the party. To them 
is entrusted the execution of the extensive requirements of election 
routine and the detailed supervision of the interests of the party 
in the localities. They are in charge of naturalization, if need be, 
of the circulation of petitions, of the registration of voters, of the 
party canvass, of the task of bringing out the vote, of supervising the 
count. They are especially active in the party primaries, working 
for their district leader and the slate of candidates on which their 
faction has decided. They come in personal contact with the voters 
in a wide variety of ways, depending upon the character and needs 
of the neighborhood. In many places the captain is the ‘‘Little 
Father’ of his community, holding local and political favor by 
fair means or foul as the case may be; and often expending for this 
purpose much time, energy and ability. Conditions vary so widely 
that it is difficult to generalize regarding the committeeman’s 
duties beyond the routine requirements of the electoral system, but 
we may be sure that very few effective committeemen stop with 
the routine work that is absolutely necessary, most of them adopt- 
ing whatever type of tactics is best suited to the needs and customs 
of their particular neighborhood. The wants of the very rich and 
the very poor are different in form, but for both the captain is 
likely to be an intermediary between the individual and the law — 
an interpreter of the state to the individual person, sometimes 
poorly translating the meaning of government, but in the main 
serving the same purpose of neighborhood representative of the 
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government, whether for poor peddler or rich contractor seeking 
governmental privileges. 

A considerable number of these committeemen are officeholders; 
a number serve without any direct personal interest; while others 
are the personal recipients of some privilege or represent some spe- 
cial interest group. In each well-organized voting district, there are 
from three to ten workers upon whom the committeemen can rely 
for a certain amount of assistance, paid or unpaid. At times there 
are sub-precinct organizations extending to blocks or sides of blocks 
in the cities or to blocks of voters without much regard to geo- 
graphical location. 

A study of precinct captains in Chicago made over a period of 
time throws considerable light upon the character and activities 
of these party workers in a great metropolitan community.'® While 
the original selection of some of these may have been somewhat 
accidental, their continued service during times of prosperity for 
their party depended upon one thing, success at the polls. A 
record of party loyalty was not always prerequisite, as in many cases 
when there was a shift in the fortunes of the two major parties, 
the most efficient precinct captains were to be found gravitating 
to the winning side. The man who could carry his precinct pos- 
sessed a skill which could be sold to the highest bidder. In Eng- 
land, where party issues are more clearly drawn than in this 
country and where aristocratic traditions are more deeply in- 
grained, a party agent would not dare to think of changing his 
party affiliation, but in the United States no questions are asked 
of the deserter who can produce results for his new master. 

While some idealistic party workers were found who performed 
the burdensome tasks of vote-getting out of loyalty to their party 
principles and without expectation of any concrete reward for 
themselves, they were the exceptions. About two-thirds of the 
precinct officials of the party in power had political jobs of one 
sort or another. An analysis of divisional leaders in Philadelphia 
by Kurtzman revealed about the same situation,2° but in upstate 


“1H. F. Gosnell, Machine Politics: Chicago Model (Chicago, 1937), Chaps. III and IV. 
*°D. H. Kurtzman, Methods of Controlling Votes in Philadelphia (Philadelphia, 1935). See 
also J. T. Salter, Boss Rule (New York, 1935). 
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New York cities Mosher found that the proportion of party com- 
mitteemen who held jobs in the government service was smaller.”! 
However, it was concluded by Mosher that a majority of the com- 
mitteemen were docile followers who could be counted on by those 
in control of the party because they came for the most part from 
the lesser employments such as clerical and unskilled work. In 
Chicago many professional men and business men — lawyers, con- 
tractors, insurance salesmen and teal estate agents — found that 
they could profit by political connections. 

The Chicago study showed that in general the precinct captains 
were superior in their educational background to their constitu- 
ents, but there was still a large proportion of local party leaders 
who had had limited educational opportunities. Mosher found 
that few persons with college training entered the field of party 
politics and he contended that those who have enjoyed educational 
advantages are better equipped to determine the increasingly com- 
plex policies of a modern community than those who have not 
gone beyond grammar school.” While some college graduates who 
go into active politics may not live up to these expectations, it is 
possible in any large city to find public-spirited college graduates 
who are actively engaged in party management. 

The political and social activities of the precinct captains inter- 
viewed in Chicago and Philadelphia were varied. One-third or 
more of the Chicago party workers said that they were active in 
distributing food, coal, and rent money. Securing political or 
non-political jobs, giving attention to complaints regarding streets 
and alleys, contacts with relief agencies, securing medical care, 
giving legal aid, giving help in naturalization, and attendance at 
funerals and weddings were activities listed in one-half or more of 
the cases. Less commonly noted since the Depression were such 
benevolent services as advice regarding domestic difficulties, the 
adjustment of taxes, and the adjustment of traffic violations. 

It is probable that there are between 130,000 and 140,000 elec- 
tion precincts in the United States.” This would make an army 


21 W. E. Mosher, ‘‘Party and Government Control at the Grass Roots,’’ National Municipal 
Review, XXIV (January, 1935), 16-18. 

22 Ibid., p- 17- ’ ; 

23 Figures furnished by Republican National Committee. 


146 THE AMERICAN PARTY (S05 DEM 


of over 130,000 precinct captains for each of the major parties, of 
around 260,000 for the two larger parties. There is usually an 
assistant precinct captain of the opposite sex so this figure might 
well be doubled. To this must be added something for the minor 
parties. Estimating the party workers at six per precinct, there 
would be around 800,000 workers in the party field. In times of 
great excitement and enthusiasm this figure may readily be doubled, 
reaching a total of over 1,500,000 active partisans occupied with 
the task of carrying on the campaign of the party.*4 

Not all of those active in a given campaign are a part of the per- 
manent party organization. Some are a part of the standing army, 
and others are volunteers, or belong to the militia. The active 
workers, the inner circle of the organization, are those who, as 
the phrase goes, ‘‘do politics 365 days in the year.”’ 


URBAN ORGANIZATION 


The party organizations in the larger cities operate under con- 
ditions where the urban-industrial factors in modern civilization 
are most evident, and also where the party as a local agency has 
largely broken down, although it survives as a part of the national 
organization.” 

' An analysis of the turnover of ward committeemen in Chicago 
over a period of yeats showed a very high degree of stability in 
the office.** Out of some 500 ward elections, only 13 committee- 
men were defeated in straight contests for re-election. The other 
changes that took place were the result of deaths or voluntary 
retirements. In spite of political and economic upheavals the ward 
bosses are able to cling to their posts because of their power over 
the nomination of local officeholders, their control over the mak- 
ing of the boundaries of their own wards, their grip on the precinct 
boards of election and other parts of the election machinery, their 


* Bryce’s figure, now out of date, was 200,000 (American Commonwealth, op. cit., Chap. LVID). 
Ostrogorski estimated the number of workers at 850,000 to 900,000 (op. cit., II, 285). Farley's 
estimate of 150,000 Democratic party workers is given at the beginning of this chapter. 

= See R. V. Peel, ‘‘The Political Machine of New York City,’ American Political Science 
Review, XXVII (August, 1933), 611-18; Gustavus Myers, History of Tammany Hall, rev. ed. 
(New York, 1917); Macy, op. cit., Chap. XVI; Ray, op. cit. (rev. ed.), Chap. IX; Sait, op. 
cit., Chap. XII; Brooks, op. cét., Chap. IX. ; 

6 Gosnell, op. cit., Chap. II, ‘You Can't Lick a Ward Boss.”’ 
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power to invoke legal technicalities against their various and 
sundry rivals, their ability to grant special favors to many classes 
of voters, and the failure of the voters to appreciate the importance 
of the election of ward committeemen. 

In many cases the ward or district committeemen serve as dis- 
tributors of patronage in their jurisdictions. In a smoothly work- 
ing organization, the local official will have a position something 
like that of the United States Senator in respect to appointments 
to office. He will usually control the patronage of his area, or at 
least no appointments will be made without consulting him and 
obtaining his approval. He may also be a dispenser of favors and 
rewards of various types, depending upon the nature of the sys- 
tem in vogue and the nature of the committeeman. He is likely 
to be a center for the distribution of offices, contracts, perquisites, 
tax adjustments, favors and sundry spoils, although there are 
many notable exceptions to this. His duties or functions, then, 
consist partly in looking after the interests of his party, and partly 
in protecting the interests of his particular party or factional 
organization. 

In the urban organization the political association often takes 
on certain social characteristics and functions.*” This is notably 
true in the larger cities, and conspicuously so in New York where 
the social activities of Tammany have long been in existence. 

In many districts there are headquarters which in some cases 
are really club-houses of a certain type.** Here the active political 
workers may meet from time to time, and the place becomes a 
sort of clearing house for neighborhood political views of mis- 
cellaneous kinds. In addition there may be various types of social 
excursions, picnics, gutings, clam-bakes, or other diversions for 


27 See Myers, op. cét., — the best description of Tammany activities over a long period of 
time; D. G. Thompson, Politics in a Democracy (New York, 1893) — an old defense of the 
Tammany regime; M. P. Breen, Thirty Years of New York Politics (New York, 1899) — a gos- 
sipy description of men and events for a generation; A. H. Lewis, Richard Croker New York, 
rgor1); and Lillian Wald, The House on Henry Street (New York, 1924). For a discussion of 
similar situations in Chicago, see Jane Addams, Democracy and S cial Ethics (New York, 1913), 
Chap. VII; C. E. Merriam, Chicago, A More Intimate View of Urban Politics (New York, 1 929); 
and Gosnell, op. cét. 

28 Roy V. Peel, The Political Clubs of New York City (New York, 1935), pp. 128-29, lists the 
activities of political clubs. 
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the benefit of the neighborhood, at the expense of either the boss 
or the organization, or at any rate with plenty of free tickets for 
all who care to come along. In cities there are also many less per- 
manent clubs of a politico-social nature, some of them entirely 
law-abiding and some of them quasi-criminal. The Jolly Seven or 
the Colts or the Wide Awakes may include blocks of the younger 
voters associated for varying purposes. Sometimes they are thinly 
veiled devices for obtaining money from candidates and in other 
cases they are more serious in purpose. In a Chicago district a 
candidate offered a barrel of beer to every club numbering not less 
than three members. Needless to say many of them sprang up, 
but the candidate stuck to his word and held the ‘‘parties’’ prom- 
ised. Some clubs are chiefly interested in arriving at amicable rela- 
tions with the police and the authorities. But many simply spring 
out of the natural desire of gregarious youth in congested centers 
to associate for amusement, with perhaps a little political activity 
as a side issue. 

In many urban communities the local organization assumes more 
or less systematically the role of local protector and patron. 
Among the duties taken over are intervention for those charged 
with violation of the law, whether justly or unjustly; and general 
intermediation between the individual or the group and the gov- 
ernment at all points of contact where help can be rendered. But 
this list would not include systematic attempts to improve the 
housing of the neighborhood, its sanitation, recreation, street- 
cleaning and similar features of the local administration. 


THE SOCIALIST PARTY 


The Socialist party organization differs somewhat from that of 
the major parties.”® The official organization of the Socialist party 
rests upon the National Convention which is held every even- 
numbered year and consists (in presidential yeats) of 250 or so 
delegates, one from each ‘‘organized”’ state and territory, and the 

*° See National Constitution of the Socialist party; for description of Socialist political activi- 
ties see Morris Hillquit, History of Socialism in U. S. (New York, 1903); J. R. Commons, His- 
tory of Labor (New York, 1935); H. W. Laidler, Socialism in Thought and Action (New York, 


1920); Labor Year Book, published by the Rand School of New York City. The proceedings 
of the Socialist conventions give the debates in full in Proceedings of these bodies. 
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remainder in proportion to the average party membership over 
the past year. These delegates are selected by a referendum vote 
of the members of the party. There is a convention fund accumu- 
lated out of dues payments which is never sufficient to pay full 
expenses of delegates, but is allocated to those furthest removed 
from the convention city. 

The national platform is adopted by the convention, but it is 
subject to a referendum vote on petition of one-fourth of the dele- 
gates or upon request of the membership through the initiative 
provision of the constitution, and alternative propositions may be 
submitted when the referendum is held. Amendments of the party 
constitution are likewise adopted by any convention after three 
months’ notice of the text of the amendment, or by referendum 
vote of the members. 

The national organization is made up of a National Executive 
Committee which has varied in the last twenty years from seven 
to fifteen members, who are chosen by the national convention 
and who are subject to recall. This committee has general charge 
of the affairs of the Socialist party, and their active agent is the 
‘Executive Secretary.’’ It also acts as a court in cases of charter 
revocation or of suspension. This seems necessary because the 
Socialist party not infrequently purges itself of members or locals 
held not to be in sympathy with the purposes or policies of the 
main organization. 

There are a number of special features of the Socialist plan which 
require notice. Among these are the test of membership which 
definitely commits the applicant to the doctrine of the class strug- 
gle between capitalists and the working class, to political action 
for the purpose of obtaining “collective ownership, and democratic 
administration of the collectively used and socially necessary 
means of production and distribution,’ and to be guided in all 
political actions by the Socialist party.*° 


30 National conventions have regularly for more than twenty years adopted resolutions 
indicating the willingness of the organization to cooperate with other groups seeking to 
establish a party of the producing classes. In Wisconsin the Socialist party of the state 1s 
affiliated with ard operates politically through the Wisconsin Farmer Labor Progressive 
Federation, an organized group within the Progressive party. In New York the Socialist 
party has endorsed independent labor candidates on the American Labor party ticket. 
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All elected officials are bound to carry out instructions given 
them by their appropriate governing bodies. In all legislative 
bodies members must vote as a unit and in support of all measures 
definitely declared for by the party. This follows the practice of 
most of the European socialist parties. Other significant features 
are the provision for election of delegates to the International 
Socialist Congress, and for Young People’s Socialist Leagues. 

In contrast to the major parties the Socialist party is a dues- 
paying organization, the membership of which is limited to those 
who ate not delinquent in their fees. In states where the election 
laws require the popular selection of party governing committees, 
the party goes through the motions of electing such committees 
but keeps the control in the hands of those who have paid their 
dues. 


COMMUNIST PARTY 


To the left of the Socialist party stands the Communist party 
which, while insignificant in size, presents some interesting organ- 
izational features. From the time of its origin in 1919 the Com- 
munist movement has been a section of the Third or Moscow Inter- 
national and it has been very much under the tutelage of its parent 
body. While the roots of the movement may be traced to the ex- 
treme radicalism that was found among early American syndical- 
ists and socialists, its direction has been determined in Moscow. 
Although in the beginning this foreign control was used as a means 
of uniting contending factions,*! it later led to the bitter quarrel 
between the Stalinites and the Trotskyites. It may also have con- 
tributed to the extremely high turnover which has been charac- 
teristic of the membership of the party.* 

The Communist party is organized on an hierarchical basis with 
the Central Committee as the most important ruling body. This 
committee is elected by the national convention which meets 
evety two years. The country is divided into twelve regions each 
of which is ruled by a district organizer. Each region is in turn 

31 A. B. Held, ““The Launching of the Communist Party of the United States’? (Master's 
dissertation, University of Chicago, 1939). 


® F. C. Hanighen, “‘Foreign Political Movements in the United States,’’ Foreign Affairs, 
XVI (October, 1937), I. 
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divided into sections, each with its own section organizer and 
“agit-prop’’ —a “‘Comrade"’ in charge of agitation and propa- 
ganda.** Sections are divided into units and these in turn into 
squads for the performing of specific duties. Earl Browder, General 
Secretary of the party, recently urged that ‘‘from top to bottom of 
our Party the predominance in leading personnel must belong to 
the native people most closely corresponding to the composition 
of the masses of the population whom we are working in each 
particular city, factory, neighborhood, or mass organization.”’ 4 
It was admitted by the Daily Worker that the party is strongest in 
the eastern part of the country when it wrote: ‘“‘The New York 
district organization is to the Communist party of the United 
States what Moscow is to the Soviet Union.”’ 

Membership in the Communist party is a much more serious 
affair than membership in one of the major parties. To remain in 
good standing the member must pay his monthly dues regularly, 
he must ‘‘assume the task of leading and educating at least one 
worker outside of the Party,’’ he must submit to the iron discipline 
of the party which requires the burning out of ‘‘any tendency to 
irresponsible gossip with a red-hot iron,’’ and he can consider 
‘himself a real Bolshevik only when fifty or a hundred workers 
regularly look to him for guidance and leadership in the problems 
of the class struggle.’ *° It has been the practice of the movement 
to establish auxiliary organizations to broaden the scope of its 
_ influence. Thus industrial unions, cultural organizations, legal 
defense organizations, Negro organizations, farm groups, foreign- 
language federations, and clubs of friends and sympathizers have 
been set up from time to time.*° 


LEGAL REGULATIONS 


In recent years the party committee has become a subject of 
legal regulation, and many of its features are now determined by 


88 §. Browne, ‘Professor Quits the Communist Party,’ Harper's Magazine, CLKXV (July, 


1937), 133-42. 
7 Democracy or Fascism (New York, International Publishers, 1936), p. 40. 
35 Browder, op. cét., pp. 38-40. 
36 F]. D. Lasswell and D. Blumenstock, World Revolutionary Propaganda (New York, 1939); 
H. F. GosnelliNegro Politicians (Chicago, 1935), Chap. XV, ‘‘Negroes and Communism. 
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statute. This process began with the passage of the Australian 
ballot laws, when it became necessary to define ‘‘party’’ in order 
to determine what groups were entitled to a place on the ballot. 
With the process of legal regulation and particularly with the 
advent of the direct primary, the number, terms and to some 
extent the powers of the party committees have been defined by 
statute and are no longer left to the option of the party. This legis- 
lation was due to the desire of the rank and file of the party voters 
to control the organization by choosing the officers directly. The 
exercise of these powers by the legislature has been sustained by 
the courts in repeated instances, and there remains no doubt as to 
the power of the state to outline and regulate the party organiza- 
tion. In New York the court has held that the Democratic Com- 
mittee could not expel from its membership a committeeman who 
had been elected by the party voters but no longer adhered to the 
party’s principles.*7 In Wisconsin it was held that the decision of 
the Republican National Committee regarding the regularity of 
contesting delegations was not binding as against the state law 
covering such cases. The La Follette delegation to the national 
convention was ousted in favor of the Stalwart delegation, but in 
the state courts the regularity of the La Follette convention's 
nominations was upheld in a decision rendered the same year.*® 

The right of the state to regulate the organization and powers 
of the party agencies has been strongly upheld by the judiciary. 
Included in this power is the regulation of the relation between 
state and local committees. If there is no statutory regulation of 
these relations, the courts prefer to leave the settlement of the ques- 
tion to a party convention where this is possible, or to party rule 
or custom, if this can be determined. The decisions in these cases 
are by no means uniform, however, and it is necessary to scrutinize 
the judicial interpretations of each state to arrive at useful knowl- 
edge of the situation. 


*” People v. Democratic Committee, 58 N. E. 14 (1900). Compare early cases cited by F- J. 
Goodnow in Politics and Administration (New York, 1900), Chap. IX. For the Democratic 
tule, see Proceedings National Convention of 1916, p. 148. 

38 State v. Houser, 1:2 Wisc. 534 (1904). 

*° Other cases are cited in C. E. Merriam and L. Overacker, Primary Elections (Chicago, 
1928), Chap. VI, ‘‘Judicial Interpretation of Primary Elections." 
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LEADERSHIP AND DIRECTION 


The foregoing account of the technical organization of the party 
machinery does not explain the leadership and direction of the 
party forces, and it is therefore necessary to examine the various 
forms of party control not disclosed by an examination of this 
machinery. Here we may distinguish: 


. Presidential leadership. 

. Congressional leadership. 
. Gubernatorial leadership. 
. Party control. 

. Unofficial leadership. 
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Presidential Leadership 


The leadership of the party in power is usually in the hands of 
the President. Party victory or success in opposition to the Presi- 
dent is difficult to obtain, almost impossible on a national scale. 
The Executive is the party's chosen leader and to repudiate him is 
to jeopardize party success. Hence his leadership is not likely to 
be openly opposed, although it may be and frequently is subjected 
to sabotage by party associates.*° Much of course depends upon 
the personal qualities of the Executive, and at all times he must 
reckon with Congress. 

From the point of view of the party organization, furthermore, 
the President is the chief dispenser of the patronage that plays so 
large a part in the scheme of things as they are. He may make 
and unmake within large limits. Some of his appointments are 
subject to check by the Senate but many others are not. Even the 
senatorial suggestions are subject to his review; and his attitude 
is very important to the local organization. However remote the 
practical purposes of the local leaders may be from those of the 
President, the patronage is a weighty factor, and they are inclined 
to ‘‘go along’’ with him in order not to antagonize the great 
source of power. Further, the effect of a conflict with the Execu- 
tive may be disastrous in its influence upon local or state elections, 
and thus cause an indirect loss of power which may be equally 


40 Macy, op®cét., Chap. III. 
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serious. Thus the patronage dispensing power is influential in 
obtaining for him the support of the technical organization under 
most circumstances, although not all. Aside from the power of 
appointment to office there are distinct advantages in the good will 
of the Chief Executive of the United States.‘1 The arms of his 
administration reach far and wide through the country touching 
many areas of human life, and every organizer likes to be en rapport 
with the Great Chief, if he can. 

But the President is more than the technical head of the party. 
He may appeal to public opinion in the party and outside of it 
also, and if he strikes a popular chord he is well-nigh irresistible. 
His selected policies are likely to become national issues, and battle 
joined on the lines he marks out, within limits of course. Thus the 
President becomes a leader, not only in the technical party sense, 
but in the broader significance of the term. He may lead by power 
of persuasion, by skill in popular appeal, by strengthening party 
morale, without which the most efficient organizer is helpless in a 
democracy. There are of course limits beyond which no President 
can go. Neither a Democratic nor a Republican President could 
lead his party to support communism. But within certain confines 
he may direct his party group. The prestige of the most powerful 
elective office in the world, the widespread publicity given his 
words and deeds, make the President the normal party leader. 

A major party which does not control the presidency is at a 
considerable disadvantage. Its defeated candidate is in no position 
to lead the party as he is without official position in the national 
government. In countries having a two-party system and the 
parliamentary form of government the leader of the opposition 
has a regular position. 

The President is in fact more than a party leader. He becomes 
an extta-party leader, undertaking the task of interpreting national, 
or even international sentiment. The party alone cannot furnish 
him with the support essential to carry out his program. An 
analysis of the figures shows clearly how dependent the President 


‘1 On the position of the President, see Grover Cleveland, The Independence of the Executive 


(Princeton, 1913), and the special discussions by Presidents Harrison, Taft, Theodore Roose- 
velt, Wilson. 
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and even the party is upon the support of the opposition party for 
the execution of any comprehensive program, or even for carrying 
on the ordinary operations of the government. In the period from 
1877 to 1939, 62 years, the Republican party held the presidency 
40 years and the Democratic party 22 years; but during this time 
the Democratic party was in complete control only 14 years, and 
the Republicans, only 26 years. For 22 years, or two-fifths of the 
time, the President’s party was not strong enough to give him the 
majority necessary for legislation. For the confirmation of ap- 
pointments, requiring only a majority of the Senate, the President 
was in accord with the Senate for 48 years of the 62, but out of 
tune 14 years of this time. As far as foreign policy is concerned, 
only President Franklin D. Roosevelt had the necessary two-thirds 
to carry through a treaty without securing votes of the other party 
in support of his measure, but he could not hold this party majority 
in line. The difficulties facing most presidents in carrying through 
their foreign policy were much greater than Roosevelt’s, as for 
instance Grant’s in his San Domingo policy and Wilson’s in the 
Versailles peace treaty. 
The following table indicates the division of party control. 


Years President House Senate 
"77-79 Rep. Dem. Rep. 
79-81 Rep. Dem. Dem. 
81-83 Rep. Rep. a 
"83-85 Rep. Dem. Rep. 
"85-87 Dem. Dem. Rep. 
"87-89 Dem. Dem. Rep. 
"89-91 Rep. Reps’ Rep. 
"91-93 Rep. Dem. Rep. 
"93-95 Dem. Dem. Dem. 
"95-97 Dem. Rep. b 
"97-99 Rep. Rep. Rep. 
"99-01 Rep. Rep. Rep. 
*OI-03 Rep. Rep. Rep. 
*03,-05 Rep. Rep. Rep. 
"05-07 Rep. Rep. Rep. 
"07-09 Rep. Rep. Rep. 
*Og-II Rep. Rep. Rep. 
prI-%3 Rep. Dem. Rep. 


2 Dem. and Rep. evenly divided plus two third-party men. 
b Rep., 425 Déim., 39; third party, 5. 
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Years President House Senate 
ig=t5 Dem. Dem. Dem. 
Migat7 Dem. Dem. Dem. 
A7-35 Dem. (5 Dem. 
19-25 Dem. Rep. d 

ir 23 Rep. Rep. Rep. 
[325 Rep. Rep. Rep. 
25-27 Rep. Rep. Rep. 
27-29 Rep. Rep. ¢ 
29-31 Rep. Rep. Rep. 
eilat3 Rep. Dem. Vp 
337335 Dem. Dem. Dem. 
"35-37 Dem. Dem. Dem. 
vig 9 Dem. Dem. Dem. 
39- Dem. Dem. Dem. 


¢Rep., 216; Dem., 210; third party, 9. 

4 Rep., 48; Dem., 47; third party, 1. 

©Rep., 47; Dem., 47; third party, 1; 1 vacant. 

t Rep., 48; Dem., 47; third party, 1. 

Our dual system of government divides authority between legis- 
lative and executive bodies, and Congress still retains significant 
powers.‘*? This congressional authority may become the basis of 
party leadership when the party does not have the presidency or 
even when it does.** The Senators in particular share the appoint- 
ing power with the President, and may use this to block or circum- 
scribe him and at the same time to build up strength at home. 
Custom has developed what is usually an amicable arrangement by 
which the Senator, or Representative, if his party is in power, is 
really given the federal appointments in his state or a generous 
measure of them; although the boundary lines of this power have 
never been carefully surveyed and are not clearly outlined even now, 
after a century of precedents. Neither President nor Senator is 
willing to concede the unlimited authority of the other in matters 
of local appointments. A President is likely, however, to trade 
local appointments for support on questions of national policy. 
But bitter struggles have broken out at this point, such as those 
between Garfield and Conkling, Harrison and Quay, Cleveland and 
Tammany, Taft and the insurgents. 


* See Paul D. Hasbrouck, Party Government in the House of Representatives (New York, 1927); 
and Lindsay Rogers, The American Senate (New York, 1926). 


‘3 For a discussion of the role of Congress in the formulation of policies, see above, pp. 52- 
55 ff. 
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On questions of public policy the President is likely to be the 
leader, but his authority in this field may be challenged, and Con- 
gress may take or divide the leadership with him. This was true 
in the days of Reconstruction when the President was impeached 
and almost ousted; in the Cleveland administration when the free 
silver Democrats under Bryan broke away from the high tariff 
Democrats under Gorman; in the Taft era when the insurgents 
seized control; in the closing days of Wilson’s administration when 
opposition to the Paris peace treaty upon the part of the Republi- 
cans and Democrats won out; and in Franklin D. Roosevelt's 
second term in the struggle between liberal and conservative party 
elements. 

Many Congressmen have figured prominently as party leaders 
and as candidates for the presidency. Blaine received the Republi- 
can nomination, but failed of election; Garfield was nominated 
and elected while a prominent member of the House; McKinley 
had come into prominence as a member of the House and author of 
a tariff bill; Harding was a member of the Senate.** Among the 
notable senatorial candidates were Conkling, Sherman, Morton, 
Edmonds, Logan, Depew, Allison, Thurman, Bayard, Payne, Gor- 
man, Johnson, Underwood, Borah. The frequent presidential can- 
didacies of the senators, their power in foreign relations in par- 
ticular and in matters of national policy in general, their length 
of term and frequent re-election, their control over state machines 
in many cases — all these factors help to place them in a strong 
position for party leadership. And they are not slow to avail 
themselves of it. 

Likewise members of the lower house are influential in determin- 
ing the direction of the party’s action. The Speaker of the House 
is second only to the President in political authority, and must 
always be reckoned with. Men of the type of Reed and Clark have 
been conspicuous candidates for the office of President, and have 
played important roles in party management. Clark obtained a 
majority vote in the convention of 1912, and missed the nomina- 
tion by only the smallest of margins. Garner was an important 


44 Blaine had been Speaker of the House and later a Senator; Garfield had been elected to 
the Senate, but had not taken his seat. 
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contender for the Democratic nomination in 1932 and 1940 and 
his great influence as Vice-President was in large part due to 
his reputation as a leader in legislative affairs. 

Particularly when the party is not in power, the minority con- 
gressional group is in a position to assume leadership; for the im- 
mediate answer to the proposals of the President and his party 
comes from those in Washington, who are in a position to ascer- 
tain the facts and make an effective criticism, or propose some 
alternative policy. They do not commit the party to their ideas, 
but they occupy a strong position if they interpret public senti- 
ment accurately. If they fail, the party may disclaim responsibility 
for their acts. Much of the detailed criticism of the “‘administra- 
tion’’ is likely to come from the congressional group who are in 
an advantageous position for securing the technical facts upon 
which attacks are presumably based. The unofficial leaders are 
likely, however, to produce criticism upon broader grounds, as in 
the case of Bryan and Theodore Roosevelt. The Congressmen, 
while aided by opportunities in the way of facts, are often em- 
barrassed by their joint participation in the conduct of the govern- 
ment upon important matters. The committee system, with its 
division of responsibility, and the frequent voting on non-partisan 
lines often handicap them in the effort to differentiate their posi- 
tion from that of the dominant party. The need of local appropria- 
tions or local favors within the gift of the opposite party may 
render them more ready to compromise with the opposition. 


Gubernatorial Leadership 


Governors of the states may also be in a position to exercise a 
significant influence on the leadership of the party. The governor- 
ship has been in fact a frequent stepping-stone to candidacy for the 
presidency, as in the cases of Tilden, Hayes, Cleveland, Hill, 
McKinley, Theodore Roosevelt, Folk, Wilson, Lowden, Cox, 
Coolidge, Smith, Franklin D. Roosevelt, and Landon. The twenti- 
eth century has seen the rise of strong executive leadership on the 
part of many state governors, such as Johnson of California, Phillip 
La Follette of Wisconsin, Wilson of New Jersey, Smith and Roose- 


THE ORGANIZATION OF THE PARTY 159 


velt of New York.** In breadth of opportunity for leadership the 
position of governor is far stronger than that of senator, but it is 
inferior in continuity and permanency, and in close contact with 
national problems. The senator is elected for six years, and may 
be re-elected for a number of terms, so that he may see presidents 
come and go. The governor’s term may be two or four years, and 
he is not likely to have more than two terms — in fact in a few 
states he is constitutionally ineligible to succeed himself. The 
governor is in a more advantageous position of leadership than 
the senator, but he cannot hold his position for a long period of 
time, while the senator may do so without great difficulty. The 
senator often takes charge of the local state organization and 
becomes its leader or its boss for a long period of time, intrenching 
himself as it is not possible for the governor to do. 

Of the present membership of the Senate about one-sixth have 
been governors at one time or another.*® This list includes Johnson 
of California and Walsh of Massachusetts, both of whom served 
as executive head and political leader of the state, but finally 
gravitated to the United States Senate. No commanding local 
position was open to them, except that of the unofficial leader.” 


County Control 


In the actual scheme of things the county looms large as a factor 
in routine political leadership and direction, especially on the 
organization side. There are some 3000 counties in the United 
States, electing some 45,000 officials, almost altogether on party 
lines. Of these 3000 counties, moreover, only 169 have adopted 
any form of civil service merit tests, so that almost all of the 
appointive offices are open to the victorious party or faction.*® In 
many of these counties public sentiment is not alive to the impor- 
tance of vigorous county government, and the affairs of the county 

45 Leslie Lipson, The American Governor from Figurehead to Leader (Chicago, 1939). 

46 Seventy-sixth Congress. The total number is 15. 

47 The list includes Johnson of California, Johnson of Colorado, Townsend of Delaware, 
Russell of Georgia, Herring of Iowa, Capper and Reed of Kansas, Chandler of Kentucky, 
Walsh of Massachusetts, Bilbo of Mississippi, Bridges and Tobey of New Hampshire, Frazier 
of North Dakota, Donahey of Ohio and Byrd of Virginia. 


48C, L. Jong, ‘The County in Politics,"’ Annals of the American Academy of Political and 
Social Science, 47, 85 (1913). Compare C. C. Maxey, County Administration (New York, 1919). 
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are often much neglected, in comparison with the interest given to 
national or city or even state affairs. It is only within recent years 
that light has been turned on the county as a governing agency.” 
County leaders who have depended on spoils of various types, such 
as interest on public funds, fees, contracts, patronage, have had 
practically a free hand, and groups of powerful leaders have com- 
bined to govern states, and to obtain immunity from regulation 
of their local affairs. The county boss and the county ring or rings 
have been factors of the first importance in the maintenance of a 
party system of state control. 

On the other hand, the county government has given oppor- 
tunity for personal contact with many voters, especially in the 
rural sections of the country, or the semi-rural semi-urban counties, 
and as a cOMsequence many vigorous and aggressive leaders have 
come to the front through the county offices. The office of prose- 
cuting attorney of the county has been an avenue through which 
many ambitious and effective leaders have found their way to state 
or even larger leadership. Ring or boss control is precarious where 
the opponent may come into contact with almost all of the voters 
of the area controlled. Men like the elder La Follette, Johnson, 
Folk, Whitman, Deneen, Gillette, Barkley, Dewey and many others 
havestarted in this office and have gone on to significant positions of 
party leadership.®° Nearly one-fourth of the United States Senators 
in recent years started their political careers as prosecuting 
attorneys.° In many states the county is the unit of representation 
in the state legislature, and many party leaders have come through 
this route to larger places of power and responsibility. In like 
manner the county judge has often found this position a stepping- 
stone to judicial promotion, and also to political advancement in 
other than judicial lines. 

The county, then, deserves a larger place in the examination of 
political leadership than is usually accorded to it. The county 
attorney, the county judge, the county representative, the county 
boss, the county chairman, the local county leaders are likely to 


“9 John A. Fairlie and C. M. Kneier, County Government and Administration (New York, 
1930); H. S. Gilbertson, The County the Dark Continent of American Politics (New York, 1917). 

°° See Biographical Congressional Directory, and any current Congressional Directory. 

*! Tabulation made from Congressional Directory. 
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be factors of some permanence and to weigh heavily in the state 
convention or primary, or in the choice of congressmen or the 
choice of delegates to national conventions. On the sordid side of 
spoils, on the working side of organization, or as the basis of party 
principles and policies, they may be of great practical importance. 


Unofficial Leaders 


Important positions of party direction and control are also held 
by men with no official rank whatever. Bryan is the most conspicu- 
ous example of this sort, since he held for over a quarter of a 
century a place of very great authority in the councils of the 
Democracy. Although frequently not in the party majority, he 
was always able to command a hearing and was very influential 
even when defeated. Cleveland, Theodore Roosevelt, Taft, Root, 
Hughes were men of great force and influence whether in office or 
out of it — as is Hoover today. Independently of the attitude of 
their party in Congress or of the position of their party organiza- 
tion, they were factors to be reckoned with in all accurate party 
calculations. Well-known journalists, industrial magnates, pro- 
fessional leaders and others must be placed inthe group of those 
who influence and direct the action of the party, openly or quietly 
as the case may be. Neither the congressional group nor the 
“organization” could wholly disregard their views and policies. 

Scores of less well known figures influence the action of the party 
in state and local affairs and must be listed with those who deter- 
mine the party's course in the more important matters where party 
action is taken. They compete with the technical or official leaders 
of the party for the confidence of the people as interpreters of senti- 
ment and judgment and as advisers in the major questions. To 
ignore them in a view of the party leadership and direction is to 
take a wholly imperfect view of what actually goes on in the 
course of the party process. 

Unofficial leaders of the boss type are Sullivan of New York, 
Hague of New Jersey, Crump of Tennessee, Nash of Illinois, and a 
number of others who have held local domains in their grip. 
These men have materially affected the direction and control of the 
party even in national questions. Their primary interest has not 


162 THE AMERICAN PARTY SYSTEM 


been in national policies, but in the maintenance of local control; 
yet the national management is important for this purpose, and 
they have been active in the national as well as in the local field. 
They bring great groups of delegates to the national conventions, 
and they may determine the attitude of the doubtful state on which 
the national election hangs. 

In combination with the Senators who are also local bosses, as 
Guffey of Pennsylvania, these men wield far-reaching power in 
national conventions, and thereby become factors of the very first 
importance in fixing the policy of the party. Thus they defeated 
Roosevelt in 1912, and again in 1916. They were too powerful for 
Bryan in 1904, and almost overcame him in 1912, but for his master- 
ful attack upon them in battle over the permanent chairman of 
the convention and his well-known resolution. The local bosses, 
and the senatorial bosses in combination with powerful social 
interests may readily control a convention, and are at all times of 
the very highest importance in matters of national policy. 

Since the depression which started in 1929 there has undoubtedly 
been a decline in the influence of the unofficial leader of the boss 
type. In all parts of the country old city machines have been 
smashed and new bosses have been slow to rise.®? 

It will be evident then that party leadership and direction are 
somewhat loosely organized. The technical organization of vari- 
ous committees, the presidential incumbents and candidates, the 
congressional group, the unofficial citizens, the bosses are all joint 
holders of the power and the direction of the party. The final 
action of the Republican or the Democratic party is a resultant of 
the action of all these forces. Sometimes the party enthusiastically 
follows a leader like Theodore Roosevelt or Wilson; sometimes 
they follow, but sullenly; sometimes there is no apparent leader, 
or none strong enough to command general agreement; and the 
result is confusion until some definite line of action emerges again. 
Of course the process cannot be understood at all unless it is inter- 
preted in the light of the social and economic forces that are play- 
ing upon both parties and are struggling to find expression through 


* Anon., “Political Bosses’ Creaky Chairs,"’ Literary Digest (September 19, 1936); George 
Creel, ““The Complete Boss,’’ Collier's (October 10, 1936). ; aa 3 
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one or the other or both of the great organizations that deal in 
personalities and policies. What has been said of the national 
party is also true of the states, except that locally there is fre- 
quently, especially under boss rule, a very close-knit organization, 
sometimes almost military in its severity. 


COUNTER ORGANIZATIONS 


The great power of the ‘‘organization’’ as such has been met by 
various counter movements, some within and some without the 
party. Of these the leading types are: independency; third-party 
movements; counter organization within the party. 


Independency 


““Independency,”’ as it was called at first, was a movement in 
the direction of a new attitude toward the sacredness of party 
allegiance. It was a protest against blind adherence to a political 
party, against the persistence of party habits after their period of 
usefulness or reason for existence had gone by. Following the 
Civil War, the party adherence of many Republicans, in particular, 
had been sorely tried by the widespread corruption which was 
glossed over with the plea of party loyalty. “‘Independency’’ was 
voiced by many outstanding figures of the type of Lowell, Curtis 
and Schurz, who threw the weight of their influence against the 
widely prevalent belief that party loyalty was a continuation of 
war patriotism which no loyal minded person could fail to appre- 
ciate. In many quarters partisanship had become so intense that 
the feeling of party attachment was intolerant of any challenge. 

To assert that it was the right and the duty of intelligent men 
to leave the party in a crisis where some principle was involved 
was not popular in the early days of independency, but the senti- 
ment gained strength as the echoes of the war died away. The 
Liberal Republican movement in 1872 marked its beginning. The 
Mugwump development of the ’80’s resulting in the election of 
Cleveland, the first Democrat chosen President in twenty-four 
years, was one of the triumphs of the independent voter. This 
development aroused the bitterest opposition from many party 
adherents who were likely to denounce the independent voter as 


ee eee 
164 THE AMERICAN PARTY SYSTEM 

Oe ee ee eee 
a traitor and a deserter. But the idea made steady progress, until 
it attained a far wider degree of power than had been supposed 
possible at first. 

The independent movement took deepest root, however, in 
municipal affairs. In urban and to some extent in rural questions 
national party lines had not been as sharply drawn as in other 
jurisdictions, and the development of strict national partisanship 
was not welcome. Independence was already established by cus- 
tom, and the theory of local independency found a cordial wel- 
come here. Whatever might be said of the desirability of party 
regularity in national affairs, it found relatively few defenders here 
and was rapidly supplanted by the independent theory and prac- 
tice. Legal recognition of the desire for local independence was 
given by the change in time of holding elections so as to avoid 
confusion with the national, and in many cases by the passage of 
laws providing for a nonpartisan ballot from which the party 
designation was excluded. The stigma of “‘irregularity’’ did not 
attach to local independence. On the contrary, significant party 
leaders like Tilden, Theodore Roosevelt and Taft deliberately dis- 
regarded local party lines, and gave ‘‘aid and comfort’’ to the 
party's political enemy in the municipality from time to time. 


Third Parties 


The overdevelopment of ‘‘partyism’’ was checked from time to 
time ** by the formation of other and competing party systems. 
Of these the Greenback, the Populist and the Progressive move- 
ments of 1912 and 1924 were the most important. These movements 
were in part protests against the machine and the boss, and in part 
against economic and social ills; partly directed against the power 
of the “‘organization’’ as such, and partly aimed at the failure of 
the party to function as a formulator of public policy. In the Pro- 
gressive movement the combination of these factors, the political 
and the industrial magnate, was described by the phrase ‘‘invisible 
government’’ — a phrase employed to indicate the combination 

*8 See Paul Douglas, The Coming of a New Party (New York, 1932); F. E. Haynes, Third 


Party Movements (Iowa City, 1916); and K. H. Porter, National Party Platforms (New York, 
1924) for party declarations. 
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of the boss and special privilege in an offensive and defensive 
alliance. These movements as well as many state parties and bolts 
tended to break the continuity of party allegiance, and to famil- 
iarize the community with the shifting alliances of party leaders. 
In the thirties, third-party movements achieved outstanding vic- 
tories in Wisconsin and Minnesota, while at the same time support- 
ing Roosevelt for president. 

None of these groups was strong enough to take the place of the 
older parties, but they forced material modifications in party 
policy and tended to make the party rulers more amenable to the 
party will. Without such developments, the ruling oligarchy in 
the party might easily have become much mote autocratic than it 
actually was. Usually, after every such campaign, there was ad- 
justment and reorganization of the party management and policy; 
and each served as a precedent to warn of future possibilities of 
revolt. They imperilled party victory, which after all was of vital 
significance to the organization, and to the partisan as well as the 
social interests they represented. 

Notable victories have been scored by the third parties. From 
1896 to 1939 there were chosen by the minor parties some 15 Gov- 
ernors, 196 Senators and Representatives, and many members of the 
various state legislatures. In addition to this many city and county 
and town officials were elected by the independent or minor groups. 


Counter Organization within the Party 


At all times there are bitter factional struggles for party control. 
Frequently there are rival organizations more or less completely 
equipped and duplicating each other in extent and activity. At 
times there are rival spoils organizations. Sometimes there are 
‘“‘anti-machine groups,’’ aimed at the overthrow of the method 
and spirit of the dominant group and proposing the demolition of 
a spoils machine in power. The La Follette movement in Wiscon- 
sin, the Sinclair EPIC party in California, the Brookhart move- 
ment in Iowa, the anti-Tammany movement in New York, the 
anti-Kelly movement in Illinois, and a long series of others are 
examples of the ferment within the party organization itself and 
the strenuous effort to check it by organized methods and activities. 
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They were confined to no section of the country, but appeared 
from time to time in New Hampshire, or South Carolina, or Kan- 
sas, or California. The struggles of La Follette and Bryan for a 
quarter of a century, and of Theodore Roosevelt and Wilson, illus- 
trate the spirit of the opposition to the “‘Old Guard” of the party. 

These wars within the party laid bare to the public the facts of 
the party system, and at least possessed an educational value for 
the nation or the state, or the local community. In some instances 
they were crowned with substantial success, as in Wisconsin and 
California under La Follette and Johnson. In the course of these 
protracted struggles, tactics and leaders were developed that 
proved to be of great usefulness to the public life of the community 
in many instances. They tended constantly to keep the ruling 
group mote closely in touch with the general opinion of the party 
which, if unchecked, they are more prone to manipulate and domi- 
nate than to follow. 

In the municipalities, especially, many organizations were 
formed for political action, independently of the regular party 
organizations. Some of these were utilized for purposes of publicity 
or of research only, without special reference to the work of pri- 
maries or elections. The citizens’ league, the civic association, the 
city club often affected political parties very materially, even when 
they played no direct part in the choice of the official personnel. 
But there are still other organizations dealing directly with the 
problems of the selection and election of candidates. Types of 
these are the Citizens’ Union of New York, the Civic Leagues of 
Cleveland and St. Louis, and the Charter Committee of Cincinnati. 
Such groups made specific recommendations regarding candidates 
and used their best efforts to bring about the election or defeat of 
candidates. Occasionally they took the form of distinct city par- 
ties, as in Philadelphia, Cincinnati and New York. Usually, how- 
ever, they did not function in this way, but passed in review the 
candidates of the political parties and made recommendations re- 
garding them. A similar task has been undertaken on a state-wide. 
scale by various state leagues, and by the National Voters’ League 
on a nationwide scale. 


Like party organizations, these groups tend to rise and fall with 
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the ebb and flow of events, and with the varying skill and success 
of their organizers and promoters. They often serve as training 
schools for civic recruits, rallying places for the unorganized, and 
aids in the organization of information for the community. They 
set up centers of political intelligence, interest and Capacity, other 
than are found in the regular party organization. 


ORGANIZATION OF PARTY DIRECTION 


A significant movement affecting party organization and direc- 
tion is the effort to center power and responsibility more definitely 
upon particular agents or officials. This is commonly known as 
the “Short Ballot’’ movement.*! The agitation has its origin in 
the states and in the local governments where the long ballot has 
its chief habitat. The long list of offices to be filled, in some cases 
running up to thirty or forty, makes it extremely difficult to locate 
responsibility for either good or bad conduct. Leaders of all par- 
ties, including Wilson, Theodore Roosevelt, Taft, Hughes and 
Root, agreed upon the desirability of shortening the ballot and 
centering attention upon the key offices by which the government 
is really controlled. The line would then be drawn between 
policy-determining and administrative officials, electing the 
former in order to ensure public control, and appointing the latter 
in order to obtain technical efficiency and relative permanency of 
tenure. In the states and counties some progress has been made 
with this idea and the rapid increase in the number of elective 
officials has been checked. In cities, however, the ballot has been 
materially shortened, and the number of elective officials actually 
reduced. Constitutional restrictions in the states and inertia as 
well as restrictions have been the cause of this condition in the 
counties. 

Yet in the states the governor by common consent has often been 
made the party leader, and also the chief depositary of official 
responsibility for state affairs. His veto power has been strength- 
ened, as well as his appointing power and his power over state 
finances, and hjs general position has been made more formidable 


54 R. S. Childs, Short Ballot Principles (New York, 1911). 
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than ever before.** The voters have tended to cut through the 
other state officials, whether executive or legislative, and to fix 
responsibility upon the chief executive of the state. This has 
tended to give him not only public leadership, but to entrench his 
position within the party. As in the case of the presidency much 
depends upon the ability of the incumbent. It sometimes happens 
also that the governor is merely the tool of the boss or the machine. 

Likewise in the national field, although no constitutional 
changes have been made in the legal position of the Executive, his 
actual power and responsibility have increased. He stands above 
the congressional leaders, superior to the party machinery, in a 
position of leadership of the party itself. In the national field 
where the party really lives, its organization controls the party 
much less firmly than in the state and local areas in which the party 
is really only a reflection of the national agency. 

Thus, the development of ‘‘conspicuous leadership”’ is an offset 
to the overdevelopment of the organization side of the party. 
Both the institutions and the common understandings which make 
this possible are the answer to the growth of the machine and the 
boss. Leaders of the type of Tilden, the Roosevelts, Hughes, La 
Follette, Johnson, Wilson, Bryan tend to bring the party back 
toward the line of group representation, where all party officials 
nominally stand, but often in name only. Without such rallying 
points the public would encounter even greater difficulty than at 
present in making its will effective. 

The organization of the political party, then, is found in a com- 
plicated system, including the formal committees, the unofficial 
leaders, the bosses, the counter-organizations.*® At times the boss 
or the leader emerges with the practical control of the whole 
machinery for the time being in his hands. The professional group, 
the party sentiment, the party machinery may at times operate 
harmoniously under a Roosevelt or a Wilson. In this case the 
party attains its highest degree of efficiency. But at other times 

5° See A. N. Holcombe, State Government (New York, 1931); J. M. Mathews, Principles of 
American State Administration (New York, 1927); debates of New York Constitutional Con- 


vention of 1915; and W. F. Dodd, State Government (New York, 1923). 


°* The organization of the party in the form of the caucus, primary and convention is con- 
sidered elsewhere. 
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there seems to be no effective direction, control or leadership in 
the party, or there may be competing groups struggling for party 
control of the party or even of both parties in a given area for 
a period of time.*” The boss plays an important role in the na- 
tional drama, but he does not control, as in the local agencies, 
although groups of bosses may do so. The most spectacular 
struggles have been those between leaders and bosses, as in the 
contest of 1912 in which Roosevelt and Bryan played so notable 
a part. 

Over against the tendency of the organization to overshadow 
and control the group it nominally represents is the counter tend- 
ency to resist great centralization of power, to check the growth 
and power of oligarchies within the party. The appearance of inde- 
pendency, the spirit of revolt against arbitrary authority, the 
tendency to resist undemocratic centralization in rings or bosses 
or even leaders manifests itself with great strength, and at times 
a new patty appears threatening the whole system of party control. 
The “‘machine’’ development produces the ‘‘anti-machine’’ devel- 
opment. The array of efforts to prevent the representatives of the 
partisans from becoming their rulers is a long and formidable one. 
Ballot laws, detailed regulation of nominating processes, and of 
the organization of party committees, legislation against the spoils 
system, the appeal to independency and the formation of compet- 
ing parties, the counter organization within the party itself, the 
_ effort to develop conspicuous leadership within the government, 
sometimes by law, and sometimes by custom — all these have been 
characteristic of our time. To constitutionalize and democratize 
the party, to make it genuinely representative of the party will, 
has been the goal of a long series of energetic efforts within our 
generation. 


57 For an analysis of the spoils system, see Chaps. IX-XII. 
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BOSSES 


4 Gee leaders in the world of spoils are commonly characterized 
as bosses.* 

These rulets require rather different qualities from those in the 
field of party policy, and in certain positions of party management 
and administration. Their rise to power and their continuance in 

"its possession are based upon a somewhat different set of political 
attributes personally, and upon a somewhat different environment. 
What are the qualities of the boss, and what is the social and 
political environment out of which he comes and which he must 


1 For sources, see H. Zink, City Bosses in the United States Durham, 1930). See also Gustavus 
Myers, History of Tammany Hall, rev. ed. (New York, 1917); 8. P. Orth, The Boss and the 
Machine (New Haven, 1921); James Bryce, The American Commonwealth (New York, 1921); 
P. O. Ray, An Introduction to Political Parties and Practical Politics New York, 1917); M. A. 
Ostrogorski, Democracy and the Organization of Political Parties (New York, 1902), II, 367-440; 
E. M. Sait, American Parties and Elections (New York, 1939); R. C. Brooks, Political Parties 
and Electoral Systems (New York, 1933); Lincoln Steffens, The Shame of the Cities (New York, 
1904), and The Struggle for Self-Government (New York, 1906); Judge Ben B. Lindsey, The Beast 
(New York, 1910); Rudolph Blankenburg on Philadelphia in The Arena, XXXIN-XXXIV 
(1905); H. C. Wright, Bossism in Cincinnati (Cincinnati, 1905); F. Hichborn, The System (San 
Francisco, 1915), and Fremont Older, My Own Story San Francisco, 1919), on San Francisco; 
Tom L. Johnson, My Story (New York, 1911), on Cleveland; and Brand Whitlock, Forty Years 
of It (New York, 1914), on Toledo; H. F. Gosnell, Boss Platt and His New York Machine (Chi- 
cago, 1924); D. T. Lynch, Boss Tweed (New York, 1927); W. B. Munro, Personality in Politics 
(New York, 1924), Chap. II; and F. R. Kent, The Great Game of Politics (Garden City, 1924). 

Writers of fiction supply many facts and have illustrated the spirit of boss government in 
such works as P. L. Ford, The Honorable Peter Stirling and What People Thought of Him (New 
York, 1899); Winston Churchill, Coniston (London, 1906); Mr. Crewe’s Career (New York, 
1908), and A Far Country (New York, 1915); A. H. Lewis, The Boss (New York, 1904); W. L. 
Riordon, Plunkitt of Tammany Hall (New York, 1905); Theodore Dreiser, The Titan (New 
York, 1925), and The Financier (New York, 1912). A list of other titles is given in C. E. 
Merriam, American Political Ideas (New York, 1926), Chap. XIV. 
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in a measure reflect? To these pertinent questions no very satis- 
factory answer has thus far been given. Righteous indignation 
has often taken the place of careful analysis of the actual conditions 
out of which boss rule springs. That the boss is a ‘‘bad’’ man, 
that he is a creature of the ‘‘slums,’’ that he is unintelligent or 
illiterate, that he is a ‘‘foreigner,’’ that he has no connection with 
the industrial or social development of the day, are common 
assertions or assumptions which have little or no basis in the 
actual facts. The boss may be personally ‘‘pious’’; he may be 
found in the rural districts as well as in the cities; he may be 
highly educated; he may be a native-born American of the oldest 
stock; and finally he may be found in the most intimate connection 
with the leading business men of the community. William Barnes 
was a Harvard graduate; Croker was not. Senator Penrose wrote 
an erudite dissertation on the government of Philadelphia;* but 
Butler had no formal education at all. Abe Ruef was an honor man 
in philosophy and ethics at the University of California, and an 
able lawyer; Schmitz was a musician. Cox of Cincinnati was an 
ex-prize fighter; Quay was deeply interested in classic literature. 
While bosses are not recruited from any particular class, creed or 
nationality, the study made by Zink of twenty typical city bosses 
reveals certain tendencies.* One-half of those analyzed had Irish- 
born fathers and only one-fourth had native fathers. Of those of 
foreign stock, nearly one-half belonged to the racial group which, 
_ during the early part at least of their political careers, ranked first 
among all foreign-born groups in the city concerned. None came 
from the families of the socially elite, although two of them were 
admitted into “‘society’’ after they had achieved financial and 
political power. All of them began life in moderate circumstances 
but without exception they were able to ascend to the upper part 
of the income pyramid.* 


2 Philadelphia, 1681-1887, Johns Hopkins University Studies, extra Vol. II Goint author with 


E. P. Allinson). 
3 City Bosses in the United States, op. cit. 
4 Ibid., pp. 36-41. On the basis of estate figures, Zink estimates that over one-half of his 
sample amassed fortunes of at least a million dollars. ‘‘Doc’’ Ames of Minneapolis left a small 
estate, but it is clear that he at times enjoyed a big income. Furthermore, Ames may be clas- 


sified as a demagogue rather than as a boss. 
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It is important that the critical examination of the traits and 
techniques of political bosses, rural and urban, be continued. In 
addition to the city bosses that Zink analyzed,° there are, among 
others: Maschke of Cleveland; Curry, Dooling and Sullivan of New 
York; Brennan, Cermak, Kelly and Nash of Chicago; Hague of 
Jersey City; Curry of Boston; Crump of Memphis; and Pendergast 
of Kansas City. Then there are the famous state bosses: Quay and 
Penrose of Pennsylvania; Barnes of New York; “‘Kingfish’’ Huey 
Long of Louisiana; Taggart of Indiana; and Brayton and Roraback 
of Connecticut. Studies of such bosses might cover their origins 
and development, their early history and training, their personality 
attributes, their methods of obtaining and holding power as well 
as their political decline, their relation to the social and class 
movements of their time and place, and their significance from the 
point of view of their role in the political and social process.° 

The boss is a political leader, local or state in range, who uses 
chiefly the weapons of patronage and spoils. In addition to these 
he may make large use of favors or obligations of an indiscriminate 
character, reaching a large number of people. He may or may not 
use the tactics of the demagogue in making appeals to the general 
interest on specific issues, but at any rate he will be careful to 
preserve the appearance of popularity in his tactics. He will from 
time to time appear in the ranks of the regular party organization 
as the champion of party causes. 

The powers of the boss include the nomination and election of 
legislative, executive and judicial officers; the appointment and 
removal of officials; the control and direction of the law-making 
process; the dispensation of a mass of accommodations or favors, 
related or unrelated to governmental duty — in short the con- 
centration of the powers of government in a particular area, or, if 
the sway of the boss is not complete (and it seldom is), of a large 
group of such powers. In describing Senator Platt,’ one of the 
authors made the following summary of the sources of a boss’s 

* Lomasney of Boston; Sullivan, Tweed, Kelly, Croker, Murphy and Olvany of New York; 
McLaughlin of Brooklyn; McManes, Durham and Vare of Philadelphia; Magee and Flinn of 
Pittsburgh; Cox of Cincinnati; Lundin and Sullivan of Chicago; Butler of St. Louis; Behrman 


of New Orleans; Ames of Minneapolis; and Ruef of San Francisco. 
§ See Munro, op. cit. 7 Gosnell, op. cit., p. 348. 
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power: *’First, control over the nomination and election machinery 
through his codperation with the state committee; second, control 
over the state legislature through his relations with the oligarchy 
ruling that body; third, control over the patronage through what- 
ever influence he had with the president, the governor, and the 
federal, state, and local administrative officers; fourth, his control 
over the party campaign funds through the relations which he 
maintained with the directors of certain corporations who were 
high in financial circles; and lastly, control over the minds of the 
voters through his intimate relations with party editors and men 
of influence in the business and political worlds.”’ 

The personal equipment of the political boss contains some- 
thing of the material found in the make-up of the manager of a 
large body of men and certain special requirements due to the 
political situation. Quick and accurate estimates of men, swift 
judgments of situations, skill in choice of tactics, and finesse in 
management are indispensable for continued success as a boss. 
For brief periods a man may exercise some of the powers of a boss 
without possessing all of these qualities in marked degree, but his 
fall is always imminent. Thus Ames of Minneapolis was not 
always a good judge of men, and his ‘‘reign’’ was insecure and 
culminated in disaster.’ The boss deals with complicated political 
and social forces and forms and personnel, which he must know 
intimately and be able to organize and control if he is to survive. 

Of particular significance to the boss are the balance of class 
relations, racial contacts, religious prejudices, social customs, 
recreational habits and business ethics. If he is not at home here, 
he cannot succeed for long. Facility in intrigue, which in other 
citcles might constitute diplomacy, is a prerequisite of the boss 
who holds on to power for any length of time. Zink did not find 
tact among the traits ‘‘possessed to any remarkable degree by the 
rank and file of city bosses,’ but on the other hand those who were 
deficient in this quality made up for it in other ways when they 
were dealing with groups. 


8 W. A. Frisbie, ‘’The Minneapolis House-cleaning,"’ Proceedings of the Detroit Conference for 
Good City Government, 1903 (Philadelphia, 1 903); Zink, op. cit., p. 24 and Chap. XIX; Steffens, 
op. cit. 
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The following keen observation regarding the personality 
attributes of a boss was made by A. F. Bentley:°® “‘The power of 
the boss lies in his machine. The power of the machine lies in the 
boss only to the extent that the given boss is superior to the next 
best man (not in any attributed mental or other ability, but as a 
definite given man under the circumstances); and this superiority 
is much less than it is apt to be declared by close onlookers or by 
conversationalists of one sort or another.”’ 

As a tule the boss is strong if he has a good machine and he 
knows how to run it. The political intelligence bureau of such a 
boss is superior. His scouts and spies are everywhere, bringing 
him speedy and accurate information regarding the enemy’s forces 
and plans, of the morale of the general public, and the attitude 
of all ‘‘powers’’ of importance in the community. He knows the 
community better than his rivals as a rule, and even while defy- 
ing the “‘high-brows”’ he rules through superior organization of 
human intelligence. 

He possesses a professional political army, made up of a following 
long trained in political warfare. His warriors are ‘‘soldiers of 
career.’’ His general staff is composed of seasoned and skillful 
political fighters, intelligent, industrious, fit for their tasks as a 
rule. They govern inefficiently, but their governmental weakness 
is closely related to their political strength. The forces arrayed 
against them are usually the amateurs and the volunteers who 
must learn the art of war as they go, and suffer heavily in the 
process; although in recent years other group organizations have 
sometimes rivaled the machine in efficiency. The Charter Com- 
mittee of Cincinnati overturned a boss system of long standing and 
it has continued its reform administration for a decade and a 
hialt30 

The morale of the boss’s army is good. Discipline is strictly 
maintained and inefficiency and disloyalty punished. Failure is in 
the long run inexcusable. In no type of social Organization is 
discipline more strictly observed than in a highly organized 
machine. Loss of position, demotion and even criminal punish- 


° The Process of Government (Chicago, 1908), p. 229. 
0C. P. Taft, City Management: The Cincinnati Experiment (New York, 1933). 
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ment may be employed.!! Thus Governor Sulzer was ousted from 
his office by Tammany because he defied the organization and 
refused to obey its commands, while minor officials are sometimes 
quickly “‘broken.’’ Perhaps the most ruthless and thorough dis- 
ciplinarian was the late Senator ‘‘Kingfish’’ Huey Long of Louisi- 
ana who stopped at nothing in whipping recalcitrant office-holders 
into line. Bribery, intimidation, military coercion without the 
formality of martial law, slander, trickery, ridicule and social 
pressures were used to cow his followers and keep them meek.” 
Long warfare, with alternating victory and defeat, has made the 
machine leaders steady in disaster, tenacious, disposed to cling to 
positions in the expectation of relief. Firm in the belief that the 
general ‘‘system’’ will go on, they are not dismayed by temporary 
setbacks, but wait for the counter-offensive, certain to come. 

As students of popular psychology, all bosses cultivate the 
doctrine that the machine is working steadily for the interests of 
the mass of the people. Adroit bosses have from time to time 
endeavored to supplement this by. popular appeal on specific issues. 
Tammany favored Andrew Jackson and opposed the United States 
Bank; supported universal suffrage; opposed imprisonment for 
debt. Tammany opposed the Civil War, however, and the draft 
acts. In later years it supported home rule for New York City, 
nominally demanded municipal ownership of public utilities, and 
finally supported woman's suffrage in the campaign of 1917. 
Ruef and Schmitz were closely allied with the organized labor 
interests in San Francisco, and persistently professed friendship for 
the common man, although at the same time they were intimately 
related to the utility companies of the city. Thompson in Chicago 
professed to favor municipal ownership of the traction system and 
at another time pretended to stand for ‘‘America First.’’ He posed 
as ‘‘Big Bill, the Builder,’’ Chicago’s greatest booster, the cham- 
pion and “‘servant’’ of the people and the defender of the weak. 
In the South Senator Long’s rule was based in large part upon his 
success in building himself up as the champion of the poor whites, 

Ul See T. C. Platt, Autobiography (New York, 1910), Chap. XXV, “‘Discipline,”’ and Gos- 


nell, op. cét., pp. 338-41. othe? . ‘ 
2 C, Beals, The Story of Huey P. Long (Philadelphia, 1 935); W. Smith, “The King fish (New 


York, 1933). 
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the ‘‘great unwashed,”’ the ‘“‘hillbillies, Cajuns and sapsuckers”’ 
as he called them. Long campaigned on the slogans ‘Every Man a 
King’’ and ‘‘Share the Wealth.’’ Instances of this kind might be 
multiplied, showing the effort to attract popular support on 
democratic measures, sometimes with sincerity and again with 
obvious hollowness and insincerity. Evidently the most effective 
atrangement is one by which the “‘Interests’’ are publicly denounced 
and privately accommodated —a combination, unfortunately, 
only too common. 

Bosses, stinging under newspaper criticism of graft, waste and 
incompetency, sometimes strike a popular chord by denouncing 
in toto the ‘‘commercialized press’’ as the tool of business interests, 
unfriendly to the mass of the people. This coincides with the view 
of many voters, distrustful of modern journalism, and they thence- 
forth disregard even the truth regarding the machine's peculations 
of public property. Tammany bosses have held New York City 
when nearly all the newspapers were against them. In Chicago 
Mayor Thompson and his political machine won repeated victories 
in spite of the opposition of very powerful newspapers in the city. 
As one of the authors has put it: ‘‘In order to counteract the 
influence of his journalistic opponents, Mayor Thompson de- 
nounced them at every platform appearance and sought an alliance 
with the two Hearst papers, the Evening American and the Herald 
and Examiner. He was most successful in recruiting supporters in 
the areas where there were many persons who read no newspapers 
and where the Hearst papers were relatively more popular.”’ 8 On 
the other hand, the bosses have been aided by the fact that the 
newspapers are usually silent about the machine’s relations with 
the public utility companies. 

In like manner the boss assails ‘‘riches and reform,’’ which he 
brackets together. The progressive character of the rule of certain 
bosses was recognized by none less than Governor Gifford Pinchot 
in the tribute he paid to his former opponent, ‘‘Duke’’ Edwin H. 

oH F. Gosnell, Machine Politics: Chicago Model (Chicago, 1937), p. 180. The author goes 
on to point out that the Chicago papers which opposed the Thompson machine, i.e., the 
News and the Tribune, were not without influence but that in the period from 1919-30 this 


influence was not strong enough to defeat the machine. In 1931 Thompson was defeated for 
re-election but the opposition newspapers were aided by the Democratic tide. 


J ee eee ee 

BOSSES AND REFORMERS 177 
Pe so oe 
Vare: ‘‘As I had followed the career of Senator Vare even before 
I knew him personally, there stood out of it his consistent cham- 
pionship of all humane measures. He was for workmen's compensa- 
tion, he was for good child-labor laws. Point by point as you 
followed his career you found him standing on the side of those 
who had little, when the issue arose as against those who had 
much. It was the progressive tendency of his stand in the Senate 
which attracted me to him most before I knew him.’’ * Reformers 
and reform organizations have been pictured as the creatures or 
tools of wealth, endeavoring to divert attention from the real evils 
of mankind, unsympathetic with the troubles of the hard-working 
man or woman. In this the bosses have been aided by the narrow 
views of some reformers, who have been little touched by the 
misery of the masses, and have been at times hostile to fundamental 
democratic reforms in politics or industry. Prominent reformers 
may oppose graft but also an 8-hour day for women; may fight 
waste of public funds, but also oppose a progressive income tax. 
The genuinely democratic body of progressive sentiment is thus 
classed with the pseudo-type, to the confusion of anti-boss move- 
ments. 

The internal weakness of the party organization is likely to be 
matched at this point by the internal dissensions of the opposition. 
Just as the machine may be split into factions, so the opposition 
may be split into groups with varied programs, some of which may 
be taken up by the machine. The strategy of the organization here 
is likely to be far superior to that of the amateur opposition, and 
if the forces are not too unevenly matched, the well seasoned 
following and astute leaders of the machine are likely to win. 
If hard pressed, the organization can always adopt the central 
features in the reform program, thereby disarming their foes. 
After victory they may decide whether to make this new program 
actually their own, or to chance the short memory of the public. 

Of course there are always perils that beset the path of the 
organization. The law itself may seize upon certain of their leaders, 
as Tweed was taken in spite of all of the resourceful resistance 
offered, as Mayor Schmitz was imprisoned, as the “‘invincible’’ 


14 Legislative Journal of the Commonwealth of Pennsylvania, 1929, I, 1329. 
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Pendergast of Kansas City was cauglit in the net of the Federal 
income tax investigators, and as others have fallen before the 
criminal law, wielded by a Tilden, a Johnson, a Loesch, or a 
Dewey. There may be a general revolt occasioned by some unusual 
scandal, and revolution may run through the streets. Equally 
dangerous is the revolt within the palace itself, the uprising of a 
tival leader, who strives to seize the power of the boss and make 
it his own. Master of intrigue, the boss deals with other intriguers 
who may covet his power and prestige and organize successfully 
against him. He must always remember that there may be a 
combination between some of his own followers and the outraged 
public, making common cause for the moment in order to over- 
throw the power that is on the throne. 

The alliances made by the boss may cover a wide range of social 
forces and groups. In cities he may effect a combination with the 
underworld of vice and crime, in every community a powerful 
fighting force extremely effective in political warfare. He may 
ally himself with the leaders of sundry racial groups, particularly 
with the newly arrived and less sophisticated politically. He may 
make terms with religious groups or fragments of them here and 
there as best he may. He may ally himself with territorial groups, 
trading local support for improvements, buildings, parks, bridges, 
or whatever may be desired locally. He may ally himself with 
class groups, with labor either by appeals to the rank and file of 
the labor constituency, or by direct relations with such of the 
leaders as are open to money or political bribery. He may form 
working agreements with great corporate interests, particularly 
with public utilities, such as railways, traction companies, or any 
large or small scale industrial interest that will pay for privilege 
or immunity. He may ally himself with groups of contractors, 
purveyors of material and supplies to the public, or with political 
bankers, all of whom may contribute to the revenue of the realm 
in return for value received. He will always deal with patronage 
and in this way will bring to his support many persons closely 
obligated to serve him. 

The adoption of a more comprehensive system of social politics 
will tend to diminish some of the evils of the party system in 
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urban centers. Nowhere was this more clearly illustrated than in 
New York City in 1937 when, for the first time in this century, a 
reform mayor with an advanced social program was re-elected 
over a Tammany candidate. A negative policy on the part of the 
government has justified some of the activities of the urban boss 
in acting as local patron of his constituents. For example, the 
proper treatment of unemployment and social insurance would 
tend to do away with job-brokerage and political charity so often 
sought by or imposed upon the spoilsman. The defeat of the 
Republican machine in Philadelphia was brought about in part 
by the adoption of a more liberal attitude toward industrial 
problems by the Democrats. Broader governmental policies regard- 
ing the care and protection of the immigrant would remove another 
source of the spoilsman’s power in the immigrant centers. 

In many instances the boss is doing, in a crude and enormously 
expensive way, work that the community itself should and can 
do much more effectively, and without betraying the government 
into the hands of organized agents of privilege. The spoilsman 
obtains “‘jobs’’ with the street-car company for one hundred needy 
men, but his corrupt government will not be trusted with large 
power to deal with unemployment. He gives $100 to charity, but 
accepts $1000 for voting against an ordinance for better housing. 
He pays the funeral expenses of the man who dies because the boss 
killed the law to safeguard the machinery on which he worked. 
He helps the widow, whose suit for damages was blocked under a 
system he was paid to perpetuate. As the government broadens 
the range of its generally recognized social duties the occupation 
of the spoilsman is taken away and the interest of the citizen in 
his own government is stimulated. 

The central factors in his organization will be, however, his 
control of the patronage and his industrial allies — one furnishing 
the army and the other the munitions. As cities, counties and 
states vary, other factors may or may not be added, but in all cases 
these elements are common — the jobs and corporate connections. 

We may now distinguish between various types of bosses. 
Thus there is the rural boss, the urban boss, the state-wide, rural 
or urban, or urban-rural boss. These rulers operate in different 
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ways and often indeed have the most hearty contempt for each 
other, despising the means the other employs to purchase success. 

The rural boss system is based chiefly upon patronage and minor 
spoils of various types, and it connects with the state organization 
through the state legislature, where votes are needed. 

The urban boss employs patronage, spoils of the underworld 
variety, contracts, race exploitation, and public utility alliances, 
and is likely to play upon class prejudice and demagogy, even 
though actually allied with the interests he assails. 

The state boss may be either rural or urban, or a combination of 
both. In either case the foundation of the structure is the patronage 
and the superstructure is the industrial alliances with corporations 
or other interests willing to pay for protection of some sort.1 

The powers of the boss, while in many ways greater than is 
generally supposed, are in many ways more circumscribed than is 
commonly assumed. The “‘nuisance value’’ of the boss is often 
very great, that is, his power to annoy, harass and obstruct in- 
dustrial or other progress through the interposition of obstacles 
carefully designed to make the maximum of trouble with the 
minimum of effort.'’ For this he often demands tribute on a 
surprising scale, of which the public hears nothing as a rule. 

But the apparently arbitrary power of the boss has certain 
boundaries. The boss is the product of a system which has its 
limitations in the nature of its origin and powers. He may tyran- 
nize over some of his allies, but not over all of them, or over too 
many of them; otherwise the breaking point is reached and revolt 
comes. A rival appears who may expose conditions and go to the 
aid of the public. Custom and common consent are the fundamental 
laws of his kingdom. The public must not be flaunted too far or 
it may turn, as it did against Tammany when the spread of protected 


* See Churchill's Coniston, op. cit., for an early type of this. Similar groups may be found 
in the North and West, although the railway is no longer the base of supplies from which 
they operate. 

16 See Lynn Haines, Minnesota Legislature of 1911 (Minneapolis, r911), for the Operation of a 

legislature under the control of a state ‘‘system."’ See also Gosnell, Boss Platt, op. cit. 
™ See Thorne’s testimony in the N. Y., N. H. & Hartford R. R. case (cited by Myers, op. 
cit., p. 315), showing some $15,000,000 paid to avoid these “obstructions’’; also Henry Mor- 
genthau, “All in a Life Time,” Chap. Il, ‘‘What I Learned from Tammany and Sulzer.”” World’s 
Work, XLII (September, 1921), 465. 
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vice to the homes of the poor in the crowded centers was exposed 
by Jerome and others; or when Sulzer was deposed from the 
governorship; or when Lorimer seized a senatorial toga and 
entered the banking field; or when Ruef became too arrogant for 
his principals, or when ‘‘Big Bill’’ Thompson became drunk with 
power; or when the Kelly-Nash machine tried to turn down 
Governor Horner in Illinois. Ordinary business interests enjoying 
no special privilege will submit to a certain amount of tribute, but 
beyond that they may be baited far enough to fight, as many bosses 
discover. High taxes may arouse the property owners to organize 
action. Conspicuously ineffective service may irritate the public 
to a frenzy and crystallize opposition. 

In short, the ancient maxims of Aristotle in his chapter on the 
maintenance of a tyranny and the better known and more subtle 
precepts of Machiavelli'® must be observed, if the modern boss 
wishes to hold his power. Public opinion is after all the real 
sovereign, and the sleeping giant may be awakened to action by 
rude conduct. The social and industrial interests he serves are 
concerned with practical results, not with the boss personally; 
and they will prepare the way for his downfall, although not that 
of the system, unless he follows the general lines indicated by 
their substantial interests. 

In the circle of office-holding and spoils perquisites, he may rule 
without much question, subject to the bombardment of the merit 
system and the criminal law, both of which often aim badly. He 
may command the ship and collect his tribute, but he must steer 
in the general current of his time. Bad judgment or bad luck will 
diminish his utility. to the interests he serves, the office-holding 
group he supports and whose approval he courts. These, to be 
sure, are the limits of leaders as well as bosses, and of authority, 
always and everywhere, in democracy or in autocracy. Special 
application must be made to the boss in the light of the special 
conditions surrounding him. The key to understanding will be 
found in the analysis of the ‘‘system’’ in its social setting, in its 
relation to the social, industrial and political environment, as well 
as in its relation to our political mechanisms and our political 


18 Especially in Chap. XV of The Prince. 
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mores. The pathological political developments are symptoms, 
not causes; they are evidences of disordered functioning of the body 
politic. We must look deeper for the causes of infection, the con- 
ditions of its continuance, the modes of reducing it. 

Thus far there has been no national boss. Large powers have 
been held by small groups of men, such as those headed by Thaddeus 
Stevens at the close of the Civil War, by Conkling, Blaine, Gorman, 
Aldrich’s ‘‘Old Guard,’’ the Penrose group, and by the Ohio gang. 
But in no case did these powers approach the typical authority of 
the boss and they are not technically comparable. Many of these 
leaders were bosses in their states, but they were not able to effect a 
combination on a national scale of the kind they controlled locally. 
The country is too vast for a national boss. 

Mark Hanna more nearly approached the national boss than any 
other figure, but he was far from holding the position nationally 
that urban and state leaders held.!9 He held large powers in the 
Senate as a member of that body, he possessed much influence in 
industrio-political circles and was on intimate terms with President 
McKinley with whom he had much influence, but he was by no 
means a dominant figure of the kind so frequently encountered in 
the smaller units of government. 

Oligarchy has been found in the government of the nation, but 
thus far the combination of oligarchs has not taken on the typical 
boss shape. The great power of the Presidential office, its con- 
spicuous place in the life of the nation, the vigorous and inde- 
pendent character of many of its incumbents, the presence of notable 
party leaders with strong popular followings, all have tended to 
obstruct the general movement toward boss rule. Leadership to 
some extent has taken the place of boss rule, or where this was 
lacking or ineffective, the ‘‘Old Guard’’ has assumed the task of 
regency without, however, yielding to the rule of any one of them 
long enough to institutionalize the practice. 


REFORMERS 


“Reform” is in reality a term of varied and often conflicting 
meanings, used to cover all types of social change, whether in- 
% See Herbert Croly, Marcus Alonzo Hanna: His Life and Work (New York, 1912). 
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dustrial, ethical, or more narrowly governmental and political. 

Reformer”’ likewise is a flexible term which may be applied to a 
wide variety of persons advocating some change in existing institu- 
tions.”° Reformers may be persons who are normally of progressive 
tendencies, suggesting or advocating constructive changes; or 
those whose special interest leads them to demand some specific 
change; or those who are habitually incapable of cooperation in 
any organized system; or those whose ideals are incapable of 
practical realization in the immediate future. They range from the 
reformer ad hoc to the temperamental “‘neurotic,’’ described in the 
vivid language of Theodore Roosevelt as the “‘lunatic fringe.” 
And reform may pass over into the field of revolution and the more 
radical reconstruction of social or political institutions. 

Reformers may also be grouped for purposes of convenience into 
these classes: those who favor administrative reform; moral reform; 
democratic reform; industrial reform. The first type is interested in 
such political changes as will promote economy and efficiency in 
the operations of government, restrain extravagance, corruption 
and waste in expenditure and encourage prudence, foresight and 
thrift in the management of public affairs. This is sometimes 
characterized as the business man’s type of reform. 

The second type is interested in such changes as will make more 
effective certain ethical standards of conduct. They endeavor to 
bring about the prohibition of the sale of intoxicating liquors, the 
restriction of gambling and prostitution, the punishment of evil 
in the moral sense of the term. This is sometimes characterized as 
the clergyman’s type of reform. 

A third type is interested in such institutional changes as tend 
to promote democracy in public affairs. This group may include 


20 See the chapter in Roosevelt's Strenuous Life (New York, 1 g18) on ‘Latitude and Longi- 
tude among Reformers’’; John J. Chapman, Practical Agitation (New York, 1909); W. B. 
Munro, Government of American Cities (New York, 1929), Chap. XIV; H. W. Farnum, ‘The 
Psychology of the Reformer and the Stand-Patter,”” in National Municipal Review, XII, p. 318; 
“The Psychology of Reform,’ in Unpopular Review, 24, 150; W. B. Graves, Readings in Public 
Opinion (New York, 1 928), Chap. XXII; Munro, Personality in Politics, op. cit., Chap. 1; H. E. 
Broun and Margaret Leech, Anthony Comstock (New York, 1927); F. C. Howe, Confessions of a 
Reformer (New York, 1926); W. P. Lovett, Detroit Rules Itself (Boston, 1930); and M. Season- 
good, Local Government in the United States (Cambridge, 1933); John Chamberlain, Farewell to 


Reform (New York, 1933). 
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the expansion of the suffrage, the initiative and referendum, the 
direct primary, proportional representation, corrupt practices 
legislation, ballot reforms, demand for opposition to boss rule and 
to the spoils system, easier methods of amending constitutions. 
These changes affect the mode of popular control over the acts 
and the agencies of government. 

A fourth type is interested in such institutional changes as tend 
to promote industrial or social democracy. This list may include 
public ownership, the single tax, corporation regulation, progres- 
sive inheritance and income taxes, unemployment, old age and 
health insurance, and a series of measures for the protection of 
labor and for the advancement of what is termed industrial de- 
mocracy. 

Broadly speaking, the first of these types is favored by the 
business group and the middle class, the second type by the middle 
class with some support from the business group, the third by the 
middle class and by labor, and the last type chiefly by labor with 
some support from the middle class. It is the middle class that has 
dealt most directly with the political party system. 

These conflicting ideals of reform are all found in active opera- 
tion in the American political system. Most people favor reforms 
of some type, but few endorse the entire list that might be pre- 
sented. The clash between them frequently results in the failure 
of all of them, or in groupings and adjustments, sometimes of a 
heterogeneous character. Not infrequently citizens are forced to 
choose between dishonest or incompetent democracy and honest, 
efficient, but undemocratic leadership; or between highly moral 
but undemocratic rule, and dubious morality with unquestioned 
democracy. These varied ideas of ‘‘reform’’ are the hope of the 
boss, who plays upon them in such a manner as to divide opposi- 
tion and secure success for himself if possible. Unusual outrages 
or unusual personalities, however, often fuse all or many of these 
elements in successful struggles for political control, as in the 
cases of the La Follettes, Bryan and La Guardia. 
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“Government work is so simple that anyone can qualify.” 
“Charity begins on the public payroll.” 
“Patronage is the price of democracy.”’ 
‘The most efficient public servant is the worst one.’ 
““Permanence of tenure is the cure for spoils.”’ 
*‘Home town jobs should go to home town boys.’ 
‘Public service is always less efficient than private enterprise.”’ 

— ‘‘Fallacies’’ collected by the Commission of Inquiry on Public Service 

Personnel, Better Government Personnel (New York, 1935). 


’ 


’ 


N the actual operation of the political party the elements of 

perquisites and emoluments play a considerable part, and it is 

therefore necessary to analyze the “‘spoils system’’ and make clear 
its methods and technique.’ 

The term “‘spoils’’ is used with many different shades of mean- 
ing. The ‘‘spoils system’’ may be used to indicate the selection of 
officials (chiefly administrative) on a party basis as distinguished 
from a merit basis — the use of offices as rewards of party or 
factional service, as in the well-known system adopted in the 
Jacksonian period and continued down to our own day. In this 
sense, the ‘‘spoils system’’ is contrasted with the ‘‘merit system” 
and refers to the practice of using political appointments, ineffi- 
ciently it may be, as a means of building up parties or factions, or 


1 V.O. Key, ‘Techniques of Political Graft in the United States’’ (Ph.D. thesis, University 
of Chicago, 1934); R. C. Brooks, Corruption in American Politics and Life (New York, 1910); 
H. F. Gosnell, Boss Platt and His New York Machine (Chicago, 1924); G. L. Hostetter and 
T. Q. Beesley, It’s @ Racket! (Chicago, 1929); W. B. and J. B. Northrup, The Insolence of Office 
(New York, 1932); Donald Richberg, Tents of the Mighty (New York, 1930); F. Kent, The 
Great Game of Politics (Garden City, 1924), Chaps. VIII, XVI, XVII; C. E. Merriam, Chicago, 
A More Intimate View of Urban Politics (Chicago, 1929). 
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individuals; or perhaps in return for support given to measures of 
public policy. Many organizations are built up wholly or almost 
entirely from spoils of this type, and leaders have found it necessary 
or desirable to reckon with this system of official patronage. 
There are also certain perquisites that fall to the party in office — 
honors, distinctions, preferments, preferences, favors. These may 
be dispensed upon a party basis. In any group, political or other- 
wise, there is a certain leeway within which the discretion of the 
governing official may be exercised, and within this field party 
preference or service may be the chief consideration. It is true that 
honors and distinctions are fewer here than in European countries, 
but they are not unknown in the United States, and they may be 
and actually are used for party purposes as the perquisites of those 
elevated to power. In addition to this, there are numerous 
preferences and favors of a legitimate type, accommodations and 
adjustments which are common everywhere, and which may be 
accorded in a governmental system for party reasons or purposes 
either in whole or in part. So there is a type of “‘spoils’’ made up 
of patronage, preferments, favors, all legally granted and dis- 
pensed, and employed for the purpose of building up or maintaining 
a party group or organization. 


PATRONAGE AND THE ORGANIZATION 


Patronage is one of the essential and indispensable elements of 
the spoils system.? To the machine maker “‘jobs’’ are a sine qua 
non. They ate the basic material out of which finished products 
ate fashioned. The old-time spoilsman cannot conceive of a party 
of an organization in which this is not true. Politics without 
principles or policies he might understand, but politics without 
an organized system of patronage he could with difficulty imagine. 
An important party manager once said: “‘I simply do not under- 
stand Governor ————_. He seems to take no interest in these 
appointments. He spends all of his time thinking about bills in 


* See L. D. White and T. V. Smith, Politics and the Public Service New York, 1939); James 
A. Farley, Behind the Ballots (New York, Harcourt, Brace and Co., 1938), pp. 223-38; Ray- 
mond Moley, After Seven Years (New York, Harpers, 1939), Chap. IV; Commission of Inquiry 
on Public Service Personnel, Better Government Personnel (New York, 1935). 
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the Legislature, or about his speeches. He does not seem to care a 
damn about politics.”’ 

The attitude of a loyal organization man is well illustrated by a 
conversation between James Farley and Arthur E. Morgan, the 
first director of the Tennessee Valley Authority. Farley wrote: 
“I suggested it would be wise to avoid appointing people down 
there who would be unacceptable to the Senators and Representa- 
tives from that area, pointing out that simple things like that 
often bring about their defeat and that after all it was a smart 
practice in government to avoid antagonizing the men who vote 
the appropriations. . . . Dr. Morgan, however, got very exercised 
and promptly replied in what seemed discourteous fashion that he 
would appoint whom he liked and that he had no interest whatever 
in politics. I pointed out in turn that President Roosevelt would 
never have landed in the White House if someone hadn’t thought 
about politics and that he himself was a political appointee. . 
However, when he got into trouble later, it was perfectly apparent 
that Dr. Morgan simply didn’t understand how to get along with 
other people, and that’s an indispensable quality in public life. 
Moreover, he never consulted Democratic Senators and at first they 
were not inclined to go to his defense or to give him a lift in pre- 
senting his side of the case to the public.’’* On the other hand, 
Farley also wrote: 

“Tam convinced that with the help of a few simple ingredients 
_ like time, patience, and hard work, I could construct a major po- 
litical party in the United States without the aid of a single job 
to hand out to deserving partisans.’’ 4 

The effort of every boss big and little is first directed toward the 
task of building around him a group of loyal workers who owe 
their election or appointment to him, a group of men who may be 
rewarded by promotion or punished by discharge or other appro- 
priate methods of discipline. To these men he looks for continuance 
of his power, and they look to him for opportunity and advance- 
ment. It is largely upon this basis that alliances are formed, 
reformed and dissolved. 

The members of the job-made machine constitute a seasoned 


3 Behind the Ballots, op. cit., pp. 232-33- 4 Ibid., p. 237. 
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army, accustomed to all forms of political warfare. They are 
schooled to obedience and habituated to service, held together by 
the direct bond of personal interest. They are the standing army 
against which the raw recruits are likely to be shattered, except 
in times of political revolution. Torn by jealousies which develop 
to an amazing degree in the atmosphere of politics, ready for far- 
reaching intrigues against each other, or for open and bitter war- 
fare, they constitute, nevertheless, a formidable army when united 
for action in a primary or election campaign. 

With infinite patience and infinite skill this web is woven back 
and forth, until it covers every point on the political map. Every 
district, every county, every ward or township, every precinct is 
covered. But the division of patronage is not merely geographical. 
The various strata of social life are invaded. As far as possible, 
evety interest is represented, whether racial, religious, territorial, 
business, fraternal, cultural, class or other. The Protestant, the 
Catholic, the Jew, the Pole, the German, the Irish, the Italian, the 
Scandinavian, the American, the employer, the union man, the 
banker, the public utility corporation, the employers’ association 
and the union, the real estate man, the farmer, the miner, the pro- 
fessional man, the North, the South, the East and the West, the 
mountain, the coast and the valley, are all interlaced in a cunningly 
devised fabric. Into every influential group the thread of patronage 
is woven. A representative of the “‘organization’’ is installed, if 
possible, in every center from which influence radiates, preferably, 
of course, an agent who can and does “‘deliver’’ votes and influence 
in return for his position. 

The tendency of public service under such circumstances is 
inevitable. What shall it profit a man, the official may well say, 
if he make the most brilliant record possible, and lose his own 
precinct? For the spoils system places party service and success 
first, and public service second. The natural result has been more 
efficient organization of party service than of public service. Skill, 
courage, loyalty, industry, persistence, initiative have come in to 
build up the one and to exploit the other. 

The seasoned politician does not always regard seriously the 
work of the volunteer or the amateur. He utilizes their efforts 
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as far as possible in the heat of the campaign, but he expects little 
from them between times. In some cases the smaller leaders do not 
desire activity on the part of the outsiders, because it may give 
others experience and skill in party methods and warfare and thus 
a rival may spring up and give battle for organization supremacy or 
at least make one more to be ‘“‘taken care of.’’ A local boss was 
once asked why he had discontinued the meeting of the ward club 
in his territory. ‘‘Because,”’ he said, ‘‘it is only a nursery for 
upstarts, and I have too many statesmen on my hands now.”’ 

In the spoils system the use of patronage finds its most significant 
developments. Here the attempt to select competent men who may 
render public as well as party service is abandoned, and party or 
factional or.personal service becomes the test.° Under these condi- 
tions many appointments are made of persons wholly or very 
largely unfitted for the duties of the particular position. Pre- 
liminary qualification, permanency of tenure, promotion and 
discipline are likely to be interpreted upon other than public 
grounds. Appointees may be unqualified to perform the duties of 
their public office, or too preoccupied to execute them efficiently. 
A system of “‘waivers’’ may be used to nullify promotional ex- 
aminations.* In some instances it will be found that payrolls are 
padded outright by the addition of fictitious names, and in other 
cases only half or part work is actually performed. Still more 
commonly the spoils pressure for appointments and yet more 
- appointments operates against the establishment of practical and 
business-like methods in public administration, through fear that 
some ‘‘jobs’’ may be lost in the process of reorganization of the 
service. In the long run this attitude is more disastrous to the 
public service than any other of the results arising from the spoils 
system in public administration. It should not be concluded, 
however, that all party appointments are inferior in capacity or 
efficiency, for this would be a distorted view of the case. 

From the point of view of the machine-maker the patronage 


5In discussing his recommendations for positions, Farley said that he followed these 
rules: ‘‘First, is the applicant qualified? Second, is he loyal to the party and sympathetic 
toward the program of Franklin D. Roosevelt?” Ibid., pp. 229-30. 

6 L. D. White, Introduction to the Study of Public Administration (New York, 1939). 


ue  ————T 


190 THE AMERICAN ‘PARTY SYSTEM 


serves as the basis for his whole campaign. It supplies him with 
the standing army, the retainers and followers who are prepared 
to carry out the plans he may prepare. It places his followers in 
various strategic points within the government, where if desirable 
the many types of spoils practice can be undertaken. Patronage 
not only supplies him with the necessary personnel, but also 
places them in important tactical situations. 


FEDERAL PATRONAGE 


Beginning with the President, certain appointments are made 
by him with only nominal confirmation by the Senate, as in the 
case of the Cabinet; a considerable number of presidential appoint- 
ments are not subject to confirmation at all. The Senate usually 
accepts the President's nominations for these important posts 
without hesitation, for it is realized that if the Chief Executive is 
to be responsible for the administration, he must be given a free 
hand in choosing his immediate assistants. The Senate’s rejection 
of Charles B. Warren, whom Coolidge named for attorney general 
in 1925, was a most unusual event and created a sensation.’ 

Cabinet members are chosen upon a mixed basis in which are 
found the elements of personal equipment, party service, recogni- 
tion of class, sectional and factional elements, friendship, and even 
campaign pledges or promises, perhaps unauthorized. As to other 
appointments, the President usually acts upon the recommendation 
of or consultation with the party Senator from the state in which 
the appointment is made, if there is such a Senator. In other cases 
he may consult the Representative or the National Committeeman 
in lieu of the Senator. He may also consult the Representative in 
case of major as well as minor appointments which may not require 
senatorial confirmation. ; 

The presidential list is a long and important one, including 
cettain positions in the diplomatic service, the district attorneys, 
the collectors of internal revenue, the federal judgeships; and a 
long array of miscellaneous bureau headships, commissions, 
special agencies and activities without number. 

Following the precedent set in the Harding administration, a 

7 William Allen White, A Puritan in Babylon (New York, 1938). 
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resolution introduced by Senator McKellar of Tennessee was 
adopted on January 3, 1933, calling upon the Civil Service Com- 
mission to furnish *‘‘a full and complete list of all offices, positions, 
places and employments . . . with the amount of salaries of each 
attached, under the Government of the United States and mot 
under civil service rules and regulations.’’ The result was a document 
of over four hundred pages which served the party leaders as a 
catalogue of patronage.* ‘‘That document,’’ said Republican 
Senator Vandenberg of Michigan, ‘‘became, probably, the most 
popular publication ever turned out of the Government Printing 
@ficer” ? 

The exact relation between the President and the Senators and 
Congressmen in the selection of these officials has never been 
determined, and must depend to a great extent on the relative 
strength and weakness of the officials concerned. A strong Presi- 
dent or one closely interested in the placing of patronage will go 
much farther in the actual choices than a weak President or one 
less concerned with the official list. Again, a President may prefer 
the passage of legislative projects which have come to be called 
“Administration measures’’ to official appointments, and may use 
his appointing power to secure the passage of laws otherwise 
difficult to obtain. There comes to be a process of jockeying be- 
tween the Executive and the members of the legislative body, in 
which, in dignified manner of course, the relative merits of the 
_ law and the appointments are compared and appraised. There are 
naturally limits to this process of which both are keenly aware. 
Logic must not be pressed too far, and there must be an agreeable 
amount of what Bagehot once called ‘‘illogical moderation’’ on 
both sides. 

Notwithstanding the urgency of party harmony and the strong 
pressure to obtain an agreement, there have been constant clashes, 
some of them dramatic in their intensity. Of these the warfare 
between President Garfield and Senators Conkling and Platt over 
the collectorship of the port in New York City was the most 


8U. S. Civil Service Commission, Positions Not Under Civil Service (Washington, D. C., 


1933). 
9 Saturday Evening Post, May 2, 1936. 
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notable. But there have been constant rivalries between Demo- 
cratic Presidents and Tammany, and between Republican Presidents 
and various elements in their party.’ 

The policy of a strong and vigorous leader is stated by Theodore 
Roosevelt as follows: 

‘In the appointments I shall go on exactly as I did while I was 
Governor of New York. The Senators and Congressmen shall 
ordinarily name the men, but I shall name the standard, and the 
men have got to come up to it.’’ 1 

Sharing after a fashion in the appointing power of the Congress- 
men are the local leaders upon whom these functionaries depend 
for their support in many cases. Suggestions or demands will come 
up for redemption, and must be met in some way. The local leader 
demands his post-office or attorneyship, or other piece of patronage, 
and looks to Washington for favorable action on his expectation. 
In some cases this has been carried so far that local primaries have 
been held for the purpose of recommending candidates for local 
post-offices, although this has by no means been the general 
custom. 

With the exception of the more important offices and a number 
of personal appointments, the federal patronage is disposed of 
by the party organization in the several states with the federal 
representatives functioning as the chief dispensers. The President 
retains a veto over their suggestions, and may take the initiative 
when he wishes to do so. Whether an appointment is actually 
made by the local boss, or the federal Representative, or the Cabinet 
officer, or the President cannot be determined except by examina- 
tion of the facts in the case. The personal strength of these compet- 
ing factors, the degree of their confidence in each other, and the 


10 See T. C. Platt’s statement regarding his relations with President Harrison in his Auto- 
biography (New York, 1910) and in Gosnell, op. cit. See also Grover Cleveland, The Inde- 
pendence of the Executive (Princeton, 1913). 

11 J. B. Bishop, Theodore Roosevelt and His Time (New York, 1920), I, 157. The same writer 
relates the following incident. Senator Bailey of Texas went to the President with a similar 
request, saying that the promotion which he sought was favored by the entire Legislature of 
Texas. ‘‘But,’’ said the President, ‘‘it is opposed by all the man’s superior officers.” ‘‘I don’t 
give a damn for his superior officers!’ exclaimed the Senator. ‘‘Well, Senator,’’ said the 
President, “‘I don’t give a damn for the Legislature of Texas.’ I, 156. See also H. F. Pringle 
Theodore Roosevelt (New York, 1931). ‘ 
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Strategic situation in which they find themselves will decide the 
matter. 

The Commission of Inquiry on Public Service Personnel reported 
that in 1932 there were some 100,000 positions available for 
patronage purposes in the federal government.’ This was only 
one-fifth of the total number of federal civil employees but it was 
large enough to weigh heavily with the party leaders, particularly 
with reference to nominations for federal offices. With the coming 
of the New Deal administration in 1933 there was a great increase 
in the number of so-called unclassified employees in the national 
service, due to the action of Congress in exempting the newer 
agencies from the merit system. 

In principle, appointments to New Deal agencies not under civil 
service were made by the proper appointing authority. After his 
preliminary conversation with Dr. Morgan of the Tennessee Valley 
Authority, Farley said that he left the agency strictly alone. 
However, in many of the other agencies applicants were required 
to secure “‘clearance’’ through the headquarters of the Democratic 
National Committee. “‘Clearance’’ is an old custom and means 
obtaining a certificate of political endorsement, either that of a 
Congressman, a state or local committee, or a county or ward 
party leader. In many cases “‘clearance’’ is easy to obtain and 
proves to be a formality, but for some important jobs and a great 
mass of clerical and minor positions it is often essential. 

Elaborate personnel files are maintained in the party head- 
quarters. Everyone holding office under the ‘‘clearance’’ system 
is listed with a complete record of his sponsors. New appointees 
and their salaries are listed by location so that a fair division might 
be made among the various states, counties, wards, etc. Representa- 
tives of the national committee are sometimes located in key agencies 
where they can report vacancies or new positions and lessen the 
danger of friction between the party and the administrators. 


12 Better Government Personnel, op. cit., p. 92. 

13 L. D. White, op. cit., p. 283; Farley, op. cit., pp. 223-38, and ‘‘Passing Out the Patron- 
age," American Magazine, CKXVI (August, 1938), 20-22. 

14 Oliver McKee, Jr., ‘“The Jobmaster General,’’ North American Review, CCXXXVII G 934), 
119-26; Drew Pearson and R. S. Allen, “The President’s Trigger Man,’’ Harper's Magazine, 


CLXX (March, 1935), 385-94. 
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STATE AND LOCAL PATRONAGE 


The Governor of the state, like the President, has a long list of 
appointments to make. In only seventeen states is there any pro- 
vision for the merit system, and even in these there remains a long 
list of political appointments in the hands of the governor. The 
Commission of Inquiry on Public Service Personnel estimated that 
only 38 per cent of the state employees were under civil service 
merit system rules.!* While the number under the classified service 
has increased since this estimate was made in 1932, state patronage 
is still an important party consideration. Most states require the 
confirmation of appointments by the Senate, but the practice of 

-senatorial courtesy has not developed in the states as in the federal 
government; and the governor does not turn over his patronage to 
the senators to dispose of as they will or subject to his check. As 
a rule appointments are confirmed without much discussion, 
although there are of course many exceptions to this practice; and 
at times the governor is hard pressed to carry his nominees through. 
Furthermore, an increasing number of gubernatorial appointments 
is made without the requirement of any confirmation by the Senate. 

The governor must reckon, however, with the leaders of counties 
and districts upon whom he was dependent for nomination or 
election or both. The patronage must be divided with reference 
to their demands and the promises to or understandings with 
them. The governor in a boss-ruled state may be little more than 
a figurehead, in which case the actual appointing power is not in 
his hands at all, but in that of the ring or boss in actual control. 
If he is his own man he must still reckon with the leaders of his 
group, who will present their claims for recognition, and will be 
certain to urge them upon him with great assiduity, to put it 
mildly.1® 

Of the state governments still depending upon party affiliation 
as the chief basis of personnel selection, Missouri affords an out- 
standing example and its records on the subject are more complete 
than in other jurisdictions. A shift in party control in the state 

15 Better Government Personnel, op. cit., p. 92. 


1° For an interesting account of the relations between Roosevelt and Platt in regard to 
patronage, compare the Autobiographies of the two men, See also Gosnell, op. cit., pp. 204-16. 
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is followed by a large turnover in the administrative personnel. 
This happened in 1921 when a Republican administration replaced 
a Democratic, but in 1933 an even cleaner sweep was made by the 
Democrats. A study of the personnel situation in 1933 showed 
that in the office of the Secretary of State only one of the 148 
employees had been employed prior to 1933, representing a turnover 
of 99.2 per cent.'7 In the Auditor’s office there were 55 new em- 
ployees and one holdover; in the Grain and Warehouse department 
1o5 new employees and one old one; and in the State Department 
of Education, 44 new and 6 old employees. There were no old em- 
ployees left in the offices of the Treasurer, the Attorney General, 
the Adjutant General, the Building and Loan Bureau, or the De- 
partment of Labor. Only the State Highway Department and the 
Highway Patrol were exceptions to the rule, and in the former 
there is no doubt that the federal government exercised a restrain- 
ing influence. In Missouri the patronage system has been seen at 
‘its worst and services suffered accordingly. 
In the smaller districts, of which counties and cities are the chief 
forms, official appointments are made in much the same manner 
as on the larger scale, except that there is more likely to be a boss 
on the one hand or the merit system on the other. Where there is 
a boss in control, appointments are made by him acting through 
the nominal official. The boss in turn acts in consultation with 
his local leaders, who present their claims and demands for pa- 
_tronage. Patronage will be distributed roughly on the basis of the 
relative strength of the claimants, or their strategic importance at a 
particular time. Where there is no system of boss rule, or only an 
imperfect one, appointments are made by the officials in charge of 
the office. These officials again are governed very largely by the 
advice and demands of their friends or allies. They have to reckon 
with a type of ‘‘senatorial courtesy’ not unlike in kind that which 
the President encounters on a large scale; and often much the same 
sort of bargaining process goes on between them as in the classic 
shade of the Capitol, substituting the ward or precinct committee- 
man for the senator. 


17 Data compiled by Dr. Martin L. Faust of the University of Missouri from the Official 
Manuals, State of Missouri, 1931-32; 1933-34. 
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In 1932 it was estimated that in the municipal field some three- 
fifths of the employees were under civil service rules, and that in 
the field of county, township and district government only 14 per 
cent wete under the merit system.18 While it might be laid down 
as a generalization that the most important patronage for the 
party machines is the local patronage, in rural communities the 
system is often very different, with an absence of bosses and with 
less emphasis on patronage elements in the party structure. It is in 
the urban counties that the patronage system is often at its worst. 
Paul Blanshard found the county offices in New York City to be 
“‘nests of the spoils system, reeking with incompetence and favor- 
itism, and expensively operated by gentlemen of obvious un- 
firhessran® 

In most municipalities the practice of legislative confirmation 
has been abandoned, and the mayor is not obliged to secure the 
consent of the aldermen to his appointments. His most significant 
appointments, however, such as the chief of police and of health, 
are very carefully scrutinized, and their duties bring them into such 
intimate touch with the community that they must be made with 
great (political) discretion.*? The development of the city-manager 
plan tends to emphasize the importance of professional standards 
of administrative service.”! 


PATRONAGE RULES AND REGULATIONS 


The qualifications of the party personnel are determined by the 
party tests of fitness. In the main these run between the lines of 
public service on the one side and party or factional services on the 
other side. The ideal appointment would be that of an official 
who might render 100 per cent service to the public and 100 per 
cent service to the party or the faction at the same time. Practically 
all organizations make some appointments on the exclusive basis 


*® Commission of Inquiry on Public Service Personnel, op. cét., p. 92. 

™ Investigating the City Government in the La Guardia Administration (New York, 1937). 
Blanshard, as Commissioner of Accounts, followed up the Seabury Investigation. 

** In Boston, important appointments by the mayor must be confirmed by the State Civil 
Service Commission. 

*1L. D. White, The City Manager (Chicago, 1927); Clarence Ridley and Orin F. Nolting, 


The City Manager Profession Chicago, 1934); and forthcoming study by Don Price, Harold and 
Kathryn Stone on *‘City Management Government.”’ 
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of public service, and some on the basis of party service. Most of 
them are somewhere between these two extremes. 

Party or factional service may consist in the detailed and success- 
ful activity of the ‘‘worker’’ of the party, carrying the precinct 
or the ward or the township or the county, or making a strong 
showing there. But shrewd managers make appointments which 
appeal to a wide variety of social interests in the nation, the state, 
or the county or city. A judicious number of appointments will 
be made in recognition of race, of religion, of fraternal and social 
orders, of class, of geography,”? of eminence, or celebrity, for all 
these are strong factors in party or factional success. If certain 
elements are not included or “‘recognized,’’ the cry of discrimina- 
tion will quickly be raised, and overtures from the opposition 
quickly presented. Hence the factor of ‘‘party service’’ is a some- 
what flexible one, including a wide variety of racial, social or 
economic interests which are involved in the composition of the 
party — the kind of elements that are highly useful in carrying 
primaries and elections, and in the maintenance of the faction or 
the party as a going concern. 

The appointment list is thus made up of those who will render 
direct party service in the form of party ‘‘work,”’ of those who will 
indirectly benefit the party as representatives of various interests, 
and of those who possess special qualifications for public service.”8 
It is of course possible that two or more of these qualities may be 
combined in the same appointee. If he can render distinguished 
public service, do active and effective party work, and at the same 
time represent some significant interest in the community, so 


22 An examination of the personnel records of the Missouri penitentiary showed that the 
staff of the institution was representative of almost every county in the state. See Missouri 
Association for Criminal Justice, Méssouri Crime Survey (New York, 1926), p. 531. In an analy- 
sis of the legal residence of Illinois state employees as of 1928, made by I. M. Labovitz and 
Simeon Leland of the University of Chicago, it was found that the smallest number of 
employees credited to any one county was ten. ; 

°3 There are some appointments made under the patronage system which do not serve either 
of these purposes. The practice of nepotism by Congressmen in filling their personal secretarial 

sitions isa casein point. G. F. Nieberg, ‘“All inthe Congressional Family,’’ Atlantic Monthly, 
CXLVIII (2931), 514-23, estimates that a considerable number of our national lawmakers 
appoint relatives to office jobs on Capitol Hill, sometimes for convenience and sometimes to 
supplement their income — admittedly low for Washington living. See C. E. Merriam, 
Prologue to Politics (Chicago, 1939), p- 41, on legislative salaries. 
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much the better. But such a combination is not always obtainable, 
and then only one of the attributes may qualify the applicant for 
the position. 

These qualifications and requirements are written on the largest 
scale in the choice of a cabinet, and the same principles may be 
found in the state, the county, the city, the smallest unit of civil 
organization. In the miniature as in the larger world, the same 
political standards are seen. In the larger field the factor of capacity 
for public service looms larger than in the smaller, but the difference 
is not as great as might be supposed at first thought. Among a 
hundred cabinet members there will be found several appointments 
made primarily because of high capacity for public service; there 
will be several dictated by sectional considerations; there will be 
several determined by factional considerations; there will be several 
determined by class or racial considerations; there will be a few 
appointments made for personal reasons. An analysis of a series of 
cabinets will readily show the constituent elements from which 
such appointments are made. 

Minimum standards of efficiency and integrity will, however, 
usually be insisted upon. In the case of minor offices where political 
leadership is not at stake, and where minimum standards are not 
always obtained, the result is often disastrous. Administrative 
officials selected under this system are not in fact under the direc- 
tion of their normal administrative superior, but of the political 
sponsor by whom they were appointed and by whom they may be 
promoted or demoted. Many officials thus owe a dual allegiance, 
and at times these rival allegiances may conflict. Strong and 
aggressive Officials may insist, as the President may, that only fit 
men be sent them, but others will not be able to do this. Indeed, 
under a boss-controlled system they will be entirely unable to do so. 
The deputy, the assistant and all the staff will be selected by the 
boss and turned over to the nominal chief; and the promotion and 
demotion of these appointees will be made by the boss rather than 
by their nominal head, unless the boss cares to leave the task to 
him, as of course he may decide to do. 

It is not commonly recognized as clearly as it should be that a 
great part of the paralysis in a spoils conducted office is caused not 
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by the incapacity of the employees but by the fact that the office is 
disorganized, having a nominal head inside and an actual head 
outside, with a demoralizing division of authority. When the 
chief suspends a man, the employee turns to his local boss and he to 
the larger boss, and the larger boss back to the chief again. In this 
process organization, efficiency and discipline may be badly shat- 
tered.°* The fact that chiefs and heads are invested with the office 
amid public declarations that they are ‘entirely responsible’? may 
usually be taken with at least ‘‘mild reservations,’ although at 
times when a clean-up or a record is sought this may be true.” 
Incoming city managers have often greatly increased the effective- 
ness of a municipal staff, with surprisingly few changes in personnel 
but with more sharply outlined responsibility. 

Promotion, demotion, dismissal and discipline are determined 
in much the same way as the original appointments are made, 
that is, upon the basis of public service, direct party service and 
indirect party service.*° To this will be added again the strategic 
necessity for the promotion of the individual at the given mo- 
ment — the pressure there may be for an advance. Then too the 
organizing and combining ability of the official himself must be 
reckoned with, especially in the higher grades of the service. 
Discipline and dismissal are methods of maintaining morale often 
ruthlessly exercised by the appointing power. Disloyalty is per- 
haps the most serious offense, but party inefficiency and con- 

-spicuous public inefficiency are also causes for action. Faithfulness 
to the group or the leader and ability to ‘‘deliver,’’ that is, to 
obtain practical results, are the great desiderata; and their absence 
cannot long be pardoned. Conspicuous inability leading to the 
embarrassment of the party, the faction or the leader may be found 


* J.T. Salter, Boss Rule (New York, 1935), p. 160, gives an excellent illustration of this 
division of responsibility. Nick, the precinct captain, had a city hall job, and when repri- 
manded for being late he appealed to his boss. Nick explained, ‘‘I never appeared again — 
except to get my pay check.” 

25 The head of a great spoils system once decided to make a “‘feature’’ of the school trustees. 
He was found late one night in his favorite saloon, and was asked to make one of the cus- 
tomary types of appointments, but to the surprise of the solicitor he answered: “‘We ain't 
appointing no stiffs here. Give us a guy of some class.”” / 

26 TD. White, Conditions of Municipal Employment in Chicago: A Study in Morale (Chicago, 
1925), pp. 56 ff. See also Report of Civil Service Study Commission (Lansing, Michigan, 1936), 
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cause for dismissal, depending upon the attitude taken by the 
authorities responsible. Even in that case, however, a capable 
party worker may be “‘taken care of’’ in some other capacity. 
Just as the gambling-house may be obliged to “stand for a pinch 
if necessary, so dubious officials may be obliged to stand for a slap 
from the boss if necessary for the benefit of the group. 

Of the party tests it may be said that they are eminently practical 
and adaptable. Is the applicant regular? Is he capable of per- 
forming the duties of the office? Is he an efficient party worker? 
Will he strengthen the faction or the party with some influential 
group, racial, sectional, or otherwise, in the community? How 
will he fit in with the given situation in which the appointing 
power now finds itself??? Sometimes, under these conditions, 
surprisingly good results are obtained for a time and in particular 
offices, but the general tendency inevitably is to subordinate the 
public service to the needs of the faction or of the party. 

On the other hand it will be observed that there is little dis- 
crimination because of social considerations. Neither race, class, 
nor creed is tabooed. To some extent there has been in the past 
discrimination on account of sex, but this has tended to disappear 
with the advent of women’s suffrage. No line is drawn between 
Jew and Gentile, between rich and poor, between the native and 
the naturalized citizen, or on any other “‘social’’ basis, such as 
characterizes the system of many other countries. The diplomatic 
service is an exception to this and is open usually to those of wealth, 
with general standards and requirements set thus far by courts 
and kings rather than by democracies.*® There is also some dis- 
crimination against the Negro.”® But in the main, whatever other 

27 In corrupt systems the question may be asked: “Is he a ‘right guy’ or a ‘wrong guy’?”” — 
a ‘right guy’’ being dishonest and a ‘‘wrong guy’’ honest. Key, op. cét., pp. 58-59, cites an 


excellent example of the appointment of a ‘‘right’’ man to a commission by Mayor William 
Hale Thompson. 


8 Moley, op. cét., p. 131, says: ‘‘Once in the State Department, I found myself having a 
lot more to do with diplomatic appointments than I would have chosen. But Hull announced 
that he wasn’t particularly interested and, except in one or two instances, proceeded to keep 
hands off. This left the ball to Billy Phillips, who soon showed a preference for Social Regis- 
terites and career boys (‘cookie-pushers,’ the newspaper men had dubbed them) so over- 
powering that Jim Farley raised the roof a couple of times and finally insisted that Phillips 
consult with me before he made any moves.”’ 

°° H. F. Gosnell, Negro Politicians: The Rise of Negro Politics in Chicago (Chicago, University 
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faults it may have had, and they are numerous and glaring, the 
appointing system of the parties has not favored the cultivation of 
snobbishness and caste or class in the public service. 

The substitution of party service for public service inevitably 
produces disastrous consequences in politics and in public ad- 
ministration. Politically, it tends to make the party leader more 
of a “job broker’’ than is desirable, distracting his time and 
attention from the responsibilities of his office, and thus lowering 
the grade of public service. It enables the professional patronage 
dispenser to form the nucleus of a powerful organization which 
may master instead of serve the party. It tends to keep or drive 
out of party life those to whom the task of patronage distribution 
is not congenial, or those who possess no particular aptitude in 
this direction. The more powerful leaders have dealt with the 
““‘system”’ at arm’s length, so to speak, making the best of it, 
pushing the lines ahead when they could, but often making terms 
with spoilsmen in return for support of their policies. 

With the lessening of opportunities in private industry and the 
increasing competition for civil service positions, it has become 
more and more apparent that the patronage system wrongs the 
American philosophy of public education. The reward in education 
is given to those who merit it most, while patronage is distributed, 
in many cases, with a total disregard of merit on an educational 
basis.*° 

The personnel of the administrative staff of the several govern- 
ments is seriously affected by this method of selection, promotion 
and removal. It tends to destroy continuity of tenure, or reasonable 
certainty of reward for meritorious service, which plays so large a 
part in the effectiveness and morale of a working force.** Political 
employment must in the long run compete with the professions 
and the skilled trades which in the last generation have tended 
constantly to develop standards of their own. These standards 


of Chicago Press, 1935), p- 196, says: ‘‘In these northern cities many white politicians, citi- 
zens, and visitors were not used to seeing colored persons in political jobs. Hostility to the 
appointment of Negroes might come from white factional leaders, appointing officers, em- 
ployees, or citizens using the cae services.’ 

30 White and Smith, op. cit., 

311. D. White, Introduction to ee 5 sudy of Public Administration, op. cit. 
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provide for recognition of special skill as the basis of employment, 
and for reasonable continuity of employment. Unions may provide 
for a standard and uniform wage, but even then the rule is a uni- 
form one, and personal favor is eliminated. In many occupations 
the tendency has been to provide for efficiency systems, and to 
reward capacity and ability in special services, at the same time 
developing a degree of continuity of service. In that part of public 
administration now under the merit system, the same tendencies 
have been at work, and have been effective in many instances. 
The strictly spoils service suffers in comparison with competing 
occupations, placing skill in the background, and subjecting its 
working force to the gravest dangers as far as tenure is concerned. 
The ‘‘worker’’ never knows when the accident of party or even 
factional defeat may cause the loss of his position regardless of his 
own efficiency. His place is at the mercy of such whims of fortune 
as beset no other occupation. If he has faithfully performed the 
duties of his office for a considerable period, perhaps covering the 
best years of his life, the situation becomes all the more desperate, 
and his reliance on the boss and the machine all the greater. That 
under such conditions slackness, favoritism, inefficiency and even 
graft develop is not at all surprising.*” In fact the conditions are 
the very formula for producing such a result. The passive resistance 
of many employees to these tendencies and on the other hand the 
fear of defeat on the part of the leaders holds in check forces which 
would otherwise make public service almost impossible. 


THE BATTLE AGAINST PATRONAGE 


It is not the purpose of this study to trace the development of 
the ‘‘civil service reform’’ movement, but it is essential to sum- 
marize some of its features.*? 


82 White and Smith, op. cét.; Key, op. cit. 

38 The history of the theory of this movement is given in C. E. Merriam, American Political 
Ideas (New York, 1920), Chap. X. See also Carl R. Fish, Civil Service and the Patronage (Cam- 
bridge, 1920); Annals of the American Academy of Political and Social Science, CLXXXIX (2937); 
W. E. Mosher and J. D. Kingsley, Public Personnel Administration (New York, 1936), Chaps. I- 
Ill; L. D. White, Introduction to the Study of Public Administration, op. cit., Chaps. XVII, XIX; 
John M. Pfiffner, Public Administration (New York, 1935), Chaps. VIII-XII; and the Presi- 
dent’s Committee on Administrative Management, Report with Special Studies (Washington, 
D. C., 1937), especially ‘‘Personnel Administration in the Federal Service,”’ by F. Reeves 
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Fifty years ago the nation began to be alarmed by the large 
powers conferred by the possession of great and growing patronage, 
and also by the incompetence and inefficiency displayed in many 
branches of the service. A program of civil service reform was 
advocated and was adopted by Congress in 1883. The proposal was 
to substitute merit tests for admission to, continuance in and dis- 
missal from the public service, in place of the tests of party or 
factional fitness. Leaders of independent tendencies like George 
William Curtis, Carl Schurz, Dorman B. Eaton and others threw 
themselves into the battle, and were followed by many party 
leaders of the type of Pendleton and Garfield of Ohio. In 1880 
the national conventions of the great parties endorsed civil service 
reform in somewhat guarded terms, but nevertheless effectively as 
far as the general movement was concerned. The assassination of 
President Garfield at the hands of one of a horde of disappointed 
office-seekers helped to create the public sentiment which finally 
bore down the opposition and obtained the passage of a national law. 

The transfer of administrative positions from the party organiza- 
tion to the classified service was fought with great energy by some 
of the party managers, such as Senators Conkling, Foraker, Benja- 
min Butler, and others, who seemed to identify the spoils system 
with the life of the party system itself. Some of the opposition 
came from a sincere fear of the establishment of an aristocratic 
bureaucracy from which the average man might be excluded. 
- But most of it was the resistance of machine leaders who feared a 
reduction of their personal or factional power. Strong party 
leaders, however, recognized the grave danger to the party from 
the possession of large quantities of the spoils of office. In the 
early '7o’s it is probable that the public attitude was favorable to 
the filling of administrative posts on a partisan basis, but the 
national and local scandals of that decade, the vigorous campaign 
carried on by a small group of zealous reformers, the tragic death 
of the President were factors that produced a change of sentiment, 
and brought about a reversal of the earlier attitude. Far-reaching 


and P. David. See also the files and annual report of the Civil Service Reform League; the 
reports of the federal, state and local civil service commissions; Public Personnel Review and the 
organ of the National Federation of Federal Employees, The Federal Employee. 
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modifications were made in the principle of administrative service 
by the act of 1883, and by the subsequent modifications of that 
initial statute. 

Under the New Deal the number of civil employees, both in the 
classified service and in the various temporary services, increased 
from 586,000 in 1932 to 920,000 in 1939. The percentage of classified 
civil servants was 68 in 1939 instead of 80 as in 1932, although 
actually the classified service increased from 467,000 to 622,000. 
Various unclassified services such as the TVA had merit systems 
of their own. In 1937 President Roosevelt recommended sweeping 
extensions of the merit system. A Federal Personnel Council has 
been organized with representatives from the departments, and one 
of the President’s administrative assistants has been made a special 
liaison official with the civil service. Broad extensions of the merit 
system have been made by Executive orders based upon con- 
gressional action.** 

In the states and cities the progress of the merit system has been 
even more striking. According to a report made by the Civil 
Service Assembly there are 17 states, 674 cities and 169 counties 
Operating under some form of the merit system. As compared with 
twenty years ago this is a very distinct improvement and indicates 
that the patronage dispensers are in retreat. 

The enforcement of existing laws leaves in some cases much to 
be desired. Laws may be wholly disregarded, or they may be 
poorly enforced by political civil service commissions. The power 
to make temporary appointments is frequently abused to avoid the 
entrance examination requirement.** Nevertheless, large sections 
of the public service have actually been transferred from unlimited 
party control to modified party control, and others to minimum 
control; some sections seem to stand almost entirely upon a merit 
basis. Even in the absence of any statutory requirement, the stand- 
ards of service are rising because of the competition of other 
employments and the public disposition to apply ‘‘standards’’ of 


% Fifty-fifth Annual Report of the U. S. Civil Service Commission; Ramspeck-O’ Mahoney 
Postmaster Act (52 United States Statutes at Large, 1076). 


3% V. O. Key, ‘‘Methods of Evasion of Civil Service Laws,’’ Southwestern Social Science Quar- 
terly, XV (March, 1935). 
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service attainment to office.*° Of these facts the wise machine 
leader is not ignorant, whatever he may say, and gradually turns 
his attention from job-brokerage to the deeper study of popular 
psychology. 

Distinctly political aspects of the civil service laws are seen in 
the prohibition of questions touching the political affiliations of 
applicants for positions, in the forbidding of solicitation of assess- 
ments or contributions by civil service employees on the part of 
their superiors in office. In the federal law there are additional 
provisions forbidding the participation of officials within the 
classified service in partisan activities. Similar sections are con- 
tained in the state law of Illinois, but they are not usually followed 
in the state and local laws. Partisan activities are construed to be 
active and public participation in the work of a party organiza- 
tion — serving on party committees, presiding at party meetings, 
canvassing of voters, or other evidence of partisan affiliation and 
activity.*” The enforcement of these provisions has not, however, 
been vigorously carried through, and they are probably more 
honored in the breach than in the observance. Until 1912 federal 
employees were forbidden to present their requests to Congress in 
organized capacity, but since that time this has been permitted.** 

Whether these restrictions on the freedom of activity among 
public employees are either theoretically sound or practically 
enforceable is open to serious doubt. 

Employees remain citizens, and if their livelihood depends on 
political considerations, they are no more likely than other groups 
to remain silent; and if there are numbers of them they are unlikely 
to remain without some form of association in defense of their 
common interests. The equal interest of other groups and the 
paramount interest of the community are in the long run the safest 
reliance against unfairness or greed on the part of any particular 
‘set of men. Responsibility for the maintenance of the common 


36 An admirable survey of this movement is given in G. A. Weber, Organized Efforts for the 
Improvement of Administration in the U. S. (New York, 191 Sats 

37 See L. D. White, Public Administration, op. cit. For a discussion of the Hatch Act of 1939, 
see Chap. XVI, below. ; P 1 ; 

88 The political and industrial organization of public employees is an interesting and sig- 
nificant topic, but it is not intended to cover that subject in this study. 
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weal is likely to be more effective than repression and restric- 
tion. 

Does the partisan standard in administrative service tend to 
strengthen or to decline? Two tendencies are evident. On the one 
hand the number of positions in public employment increases 
rapidly with the extension of the functions of government. This is 
true not only when measured by numbers of employees, but also in 
the percentage of public employment to total employment. In 
view of the movement toward the public regulation or ownership 
of various industries, we may believe that this tendency is likely 
to continue for some time, with what limit no one can foresee. 
It is conceivable that a large number of these additional places in 
the public service may be filled in accordance with the tests and 
standards of party capacity and service. 

On the other hand there are distinct offsets to this tendency. 
These may be classed as follows: 


(2) The specialization of services and the development of professional 
organizations and standards among such groups as engineers, accountants, 
physicians, teachers, scientists. These groups tend to break the force of 
the political organization in the public service. 

(2) The development of the trades union in many branches of the public 
service, in some cases following the lines of skilled trades outside the 
public service and in some cases recruited solely from special types of 
public servants. These groups also tend to restrict the political power of 
appointment and removal by the many means available to such associa- 
tions where they develop a degree of solidarity. Many of these unions 
have affiliated with the national or local unions for the purpose of 
strengthening their position. 

G) The number of positions in private employment open to political 
organization tends to decline. This is due to the greater publicity in 
regard to transactions once carried on in secrecy, and partly to the effi- 
ciency movement in the corporations themselves and to their desire to 
escape political entanglements of this particular type. 

(4) Large branches of the administrative service have been placed under 
the merit system by statute, demanded and supported by an active public 
opinion. The increase in the number and variety of positions in the public 
employment has tended to hasten this movement. The city-manager form 
of government has also strengthened the merit system. 

(5) The doubling of the electorate has reduced the ratio of public em- 
ployees to voters and to some extent the power of the political ‘‘worker.”” 
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There are not as many workers per 100 voters as there were before the 
period of women’s suffrage. 

(6) The widespread use of the grant-in-aid by the federal government 
in order to effect minimum standards of administration of national meas- 
ures among the states will act to extend the merit principle. This action 
has been especially true in the field of social legislation, which requires 
national uniformity of administration. With the passage of an amend- 
ment to the Social Security Act, effective in 1940, the states must install 
some form of merit principle in the selection of the employees to carry 
out the provisions of the Act within the borders of those states, and to 
obtain a slice of the federal ‘‘melon.’’ The installation of scientific prin- 
ciples of personnel management will be a unique arrangement in many a 
patronage paradise and there will be a tendency for the other employees 
to demand the benefits of a sound personnel program. 


On the whole, it may be concluded that the power of patronage 
in the party is on the decline, and will not in the future occupy 
as significant a position as in the immediate past and at present. 
Unionizing and professionalizing of the service, together with the 
general movement toward efficiency in public service, will tend 
to diminish the significance of the party test of public personnel 
in the administrative service. The spoils system in filling positions 
was a political or party attitude produced by a special set of condi- 
tions which is being displaced by another set of conditions to 
which it is no longer applicable, and another attitude appears 
likely to prevail. 


CHAPTER X 


Legislative and Judicial Spoils 


‘* *An attack upon the principles for which we stand is an attack upon the 
government itself.’ ’’ — Franklin Griffith, president of the Portland (Ore.) 
Electric Power Company. 


‘“Many public officials were won to the same point of view. In New York, 
H. Edmund Machold, Speaker of the Assembly and Republican State Chair- 
man, was so much the slave of this doctrine that his successor in the party 
leadership complained: ‘The trouble is not that Mr. Machold believes in the 
private ownership of public utilities but that he apparently believes in the 
private ownership of the State government.’ ’’ — Cited by David Loth, Public 
Plunder: A History of Graft in America (Carrick and Evans, Inc., New York, 
1938), p. 376. 


HE term ‘‘spoils’’ may be applied not merely to a patronage 
or favor system, but to the use of public office in an illegal 
manner for personal profit or advancement. Here we find the 
exploitation of the public by the official sometimes assuming the 
most subtle and sinister forms of class and personal discrimination, 
or of open challenge to the fundamentals of law and justice com- 
monly recognized in civilized society. Out of these elements arises 
the force which President Cleveland once characterized in his 
trenchant phrase as ‘‘the cohesive power of public plunder.”’ 

It is proposed to discuss the patronage system, the development 
of the spoils system in connection with the lawmaking machinery 
of the government, with the judiciary, with the administrative 
machinery, and certain special phases of the spoils system as seen 
in purchases and contracts, disposition of public funds, the under- 
world, and taxation. The spoils system involves both bribery 
and extortion. Examples of both of these practices will be pre- 
sented in the following pages. 
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LAWMAKING MACHINERY 


A significant legislative practice developed under the spoils 
system is that of “‘logrolling’’ in regard to appropriations. In 
Cities, counties, states and in the nation, appropriations for public 
improvements in various localities have been to a considerable 
extent affected and even controlled by deals, compromises and 
adjustments on a spoils basis rather than in the general interest 
of the community, or sometimes even in the interest of the locality 
where the money was to be spent. There are of course questions of 
policy as to the distribution of public funds, and there are many 
compromises to be made in any large appropriation bill, but in 
many cases the practice has gone far beyond the ordinary limits 
of reasonable compromise and concession, and has become frankly 
a struggle for public funds to be wasted or misapplied on local 
enterprises. 

Federal funds came to be thought of as a barrel of pork out of 
which each Congressman was expected to get his share for his 
constituency, just as the head of each slave cabin in slavery days 
was expected to get his portion of pork when the barrel was 
opened in the planter’s back yard. Leading citizens and Congress- 
men talked both jokingly and seriously of ‘‘pork,’’ but rarely 
with a sense of guilt. As a famous representative from Texas put 
it: ‘Every time one of these Yankees gets a ham, I’m going to do 
my best to get a hog.’’! The “‘pork barrel’’ in Congress has con- 
tinued as one of the most glaring survivals of the old system in 
national affairs, and in spite of repeated denunciations of the most 
specific nature on the part of responsible critics.” These appropria- 
tions may take the form of wholly unnecessary expenditures or of 
those relatively unnecessary or of excessive amount for necessary 
work. The dredging of a stream that will never see navigation, 
the construction of a building little needed or not at all, an outlay 

1Cited by G. Milburn, ‘‘Statesmanship of Mr. Garner,’ Harper's Magazine, CLXV 
(November, 1932), 669-82. See also C. A. Beard, American Leviathan (New York, 1930), 
pp. 178-79, for a good account of the “‘pork barrel’’ and ‘‘logrolling.”’ 

2B. A. Cleveland, ‘‘National Budget,"’ in American Year Book (1926), p. 314; A. E. Buck, 
“National Budget,’ American Year Book (1928), p. 176. For an account of pork barrel appro- 


priations for the army and war veterans see Raymond Clapper, Racketeering in Washington 
(Boston, 1933), Chap. X, ‘‘Preparedness and Pork,”’ and Chap. XI, ‘‘Pensions and Politics. 
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of $100,000 where $50,000 would answer the purpose as well — 
these have been the commonplace of appropriations under a system 
that until 1921 did not even provide for a national budget. 

The more innocent forms of these raids upon the treasury are 
merely wasteful forms of public expenditure ensuring certain local 
support, but in other instances there is collusion with contractors 
and others to whom the money is finally paid. The beneficiary 
becomes a political supporter and an ally whose loyal assistance 
may be reasonably counted upon.? 

This system is by no means confined to the national field, but is 
found in the states and in the local governing agencies as well; 
and everywhere with equally damaging effect. The pressure of the 
communities themselves, the desire of the representative for local 
prestige, the more sinister forms of outright collusion between 
representative and the beneficiary of the appropriation, all unite to 
support and continue the dangerous practice. Furthermore, with 
the “‘pork barrel’’ as with patronage, the official who dislikes and 
disapproves these methods may be forced or feel himself forced 
by competition to adopt and apply them, although he might rejoice 
to see them outlawed. He may not feel himself strong enough to 
ignore “‘pork”’ and “‘jobs’’ in the struggle for survival, where the 
machine plays so large a part in the determination of political 
destinies, and where these “‘perquisites’’ play so considerable a 
part in the maintenance of the machine. The ‘‘local’’ police station 
or school house, the local bridge or road, the local “‘institution,”’ 
the local post-office or canal are visible and tangible monuments 
remembered by the community and the organization alike, while 
cost and need may be minor considerations, relatively insignifi- 
cant. 

Logrolling is of course not confined to appropriations, but may 
readily be extended to a series of trades and deals involving local 
or general legislation. In state legislatures this is a common 
practice, in view of the large amount of local and private bill- 
making, while in Congress the making of the average tariff bill 
becomes a gigantic logrolling process. We cannot refrain from 


* Raymond Moley, After Seven Years (New York, 1939), pp- 367-68. 
4B. E. Schattschneider, Politics, Pressures and the Tariff (New York, 1935). 


LEGISLATIVE AND JUDICIAL SPOILS  at11 


citing the following paragraph from an (unrecognized) authority 
on political science: 


see 


I am heartily in sympathy with th’ sinitor fr’'m Louisyanny,’ says 
the sinitor fr’m Virginya. ‘I loathe th’ tariff. From me arliest days I was 
brought up to look on it with pizenous hathred. At manny a convintion 
ye cud hear me whoopin’ against it. But if there is such a lot of this 
monsthrous iniquity passin’ around, don’t Virginya get none? ... I 
will talk here ontil July fourth, nineteen hundred and eighty-two, agin 
th’ proposed hellish tax on feather beds onless something is done f'r th’ 
tamarack bark iv old Virginya. .. .’ 

“* ‘Th’ argymints iv th’ sinitor fr’m Virginya are onanswerable,’ says 
Sinitor Aldhrich. “Wud it be agreeable to me Dimmycratic colleague to 
put both feather beds an’ his what’s-ye-call-it in th’ same item?’ 

‘Tn such circumstances,’ says th’ sinitor fr’m Virginya, ‘I wud be 
foorced to waive me almost insane prejudice again th’ hellish docthrines 
iv th’ distinguished sinitor fr’m Rhode Island,’ he says.’’® 


A part of this process is inevitable in the formation of such a 
bill, but the inevitability of some of it becomes an easy excuse for 
much more that is indefensible on any legitimate grounds of give 
and take or compromise and adjustment. The struggle of the local 
economic interests becomes the golden opportunity for those who 
are disposed to make politics the business of spoilsmen rather than 
of statesmen, as well as of such economic spoilsmen as are willing 
to join hands with them. 

An important partisan use of the party control of the legislative 
body is seen in the gerrymander ° — the distribution of legislative 

or judicial representation on the basis of party advantage rather 
than of equal distribution of votes. In the apportionment of 
congressional representation by the state legislatures, particularly 
flagrant cases of this practice are seen. Congressman McKinley 

5 Finley Peter Dunne, Mr. Dooley at His Best (New York, Scribner’s Sons, 1 938), pp- 91-92. 

6 See E. C. Griffith, The Rise and Development of the Gerrymander (Chicago, 1907); also ‘‘Gerry- 
mander’’ in A. C. McLaughlin and A. B. Hart, Cyclopedia of American Government; C. O. Sauer, 
‘Geography and the Gerrymander,”’ American Political Science Review (2918), p. 403; William 
S. Carpenter, ““Gerrymander,”’ in Encyclopaedia of the Social Sciences, VI (1931), 638-39; V. O. 
Key, ‘Procedures in State Legislative Apportionment,”” American Political Science Review, 
XXVI (December, 1932), 1050-58. James Bryce, The American Commonwealth (New York, 
Macmillan Co., 1913), p. 126, gives the following account of the origin of the term: “‘One 
of the districts laid out in Massachusetts by the master hand of Elbridge Gerry in 1811 re- 


sembled a lizard. ‘Why, this district looks like a salamander,’ said an artist. ‘Say rather a 
Gerrymander,’ replied an editor, giving it the name by which it has ever since been known. 
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was getrymandered out of a district in 1890, although in con- 
sequence he was elected Governor of Ohio. Usually, however, the 
districting is directed against the opposition party rather than 
against individuals. The shifts in party vote make it a dangerous 
practice which sometimes recoils on the heads of those who 
undertake it. 

State legislatures have also an opportunity for juggling the 
representation in their assemblies, but as a rule they are limited to 
a certain extent by constitutional restrictions which condition 
the character of the apportionment. Even within these, however, 
there is a field in which the ingenuity of the partisan may discover 
ways and means of increasing the party strength, if he finds it wise 
to do so. City councils are seldom divided upon party lines, but 
this gives all the greater opportunity for the gerrymander of the 
wards in the interest of the bipartisan spoilsmen. As one of the 
authors has pointed out, the geographical boundaries of the wards 
in Chicago were drawn largely to suit the wishes of the aldermen 
and the ward bosses. The ward lines usually discriminated in 
favor of the depreciated or blighted areas found near the business 
center of the city where machine control was strongest. Ward 
committeemen of Irish extraction were particularly active in 
cutting up their bailiwicks so as to prevent their defeat by Italian, 
Polish or Jewish rivals.” Similar practices may be found in other 
cities working under the district system, and here indeed lies one 
of the subtler causes for the decline of municipal representative 
bodies. 

But the spoils system reaches beyond ‘‘pork’’ and partisanship 
in legislation, and in a larger sense becomes piracy and exploitation. 
Some of these aspects of the spoils system will now be discussed. 

The spoils system obtains great strength through the manipula- 
tion of the various lawmaking bodies, local, state and national. 
The theory of the party system is that the control of legislative 
bodies is necessary to carry out the policies of the party, but control 
over the lawmakers may become a source of prestige or personal 
profit to the party group or individual in command. Under this 
system the power to make or unmake or refuse to make or to 

7H. F. Gosnell, Machine Politics: Chicago Model (Chicago, 1937), Pp. 30-32. 
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modify the law has a market value and may be bought and sold 
for coin of the realm.® 

The legislative power may be used either to grant privilege or 
immunity; to give away public property, or not to protect public 
property; or to withhold the control the public should properly 
have over private interests. The legislative power may be employed 
to grant a perpetual franchise to a corporation, or later to prevent 
adequate public regulation of a corporation which has secured such 
a franchise and which resists regulation. Under adroit direction, 
the whole network of parliamentary practice and procedure may 
be used, with infinite variety of method ranging from technical 
insistence upon legal forms to wide-open disregard of plain con- 
stitutional provisions. In the earlier days the grant of special 
privilege was most common; in later times immunity from regula- 
tion is more frequently demanded.’ Land grants, loans of credit, 
franchises were the staples of the early lawmakers, but as time 
goes on the chief stock-in-trade is the power to prevent threatened 
social or industrial legislation. 

The reckless grant of franchises and other privileges, either by 
city council or by state legislature, has been so common and 
notorious as to require little comment. For a generation this has 
been one of the darkest jungles in the dark continent of so-called 
“‘politics.’” Boston, New York, Philadelphia, Chicago, San Fran- 
cisco could each contribute to a symposium upon this subject, 
_in a friendly competition to determine which had seen most cor- 
ruption. 

The length of term, the rate charged, the quality of service, the 
exclusion or inclusion of competition have all been given careful 
consideration, and the commercial possibilities of each judiciously 


8 See P. S. Reinsch, American Legislatures and Legislative Methods (New York, 1 913), Chap. 
VIII; Harvey Walker, Law Making in the United States (New York, 1934), Chap. XII; Matthew 
Josephson, The Robber Barons (New York, 1934), and The Politicos (New York, 1938); E. B. 
Logan, ‘‘Lobbying,”’ Annals of the American Academy of Political and Social Science, CXLIV, 
Supplement (1929); Lynn Haines, Your Congress (Washington, D. C., 1915); and K. G. Craw- 
ford, The Pressure Boys (New York, 1939). The last-mentioned book gives an account of the 
efforts of the soap lobbyists to exempt soap from the Tugwell Act. 

9 For illustrations of early legislative tactics, see J. B. McMaster, With the Fathers (New 
York, 1917); and H. H. Klein, Politics, Government and the Public Utilities in New York City 


(New York, 1933). 
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appraised and exploited. No accurate estimate can be made of the 
amounts paid lawmakers in return for these privileges, but the sum 
total has unquestionably been large. The benefits conferred were 
huge and the returns to the political promoters must have been 
correspondingly great. They have been large enough to serve as 
a basis for the city or state machine in many instances. 

Taking the acts of Congress since the Civil War, it is clear that 
of the same nature was certain federal legislation respecting timber 
and mineral lands, Indian claims, water power rights and a great 
group of other laws involving control over the property and rights 
of the United States Government. These acts need not involve 
direct corruption of representatives, but they make possible the 
distribution of enormous privileges. They help to build up and 
perpetuate the system of spoils. 

A mass of testimony upon this point was presented to Congress 
in 1913, in the course of an investigation conducted by the House 
and the Senate separately. This inquiry was occasioned by Presi- 
dent Wilson’s declaration:!° 

“T think the public ought to know the extraordinary exertions 
being made by the lobby in Washington to gain recognition for 
certain alterations of the tariff bill. It is of serious interest to the 
country that the people at large should have no lobby and be 
voiceless in these questions, while great bodies of astute men seek 
to create an artificial opinion and to overcome the interests of the 
public for their private profit.”’ 


An examination of this testimony shows the extent and activities 
of an organized lobby with great minuteness of detail regarding 
persons and places. Making all due allowance for confusion, con- 
tradiction and exaggeration of testimony, it leaves no doubt as to 
the maintenance of a huge system for reporting upon and influenc- 
ing legislators, not only in the national Capitol but in the indi- 
vidual congressional districts.'' The blacklist of various Congress- 
men sufficiently illustrates this. In some instances these activities 


10 May 26, 1913. 
1 Hearings before Select Committee of House of Representatives, appointed und 
Resolution 198, 63rd Congress, 1st Session. : tee sroeg hiss: 
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were entirely open, but in many cases the effectiveness of the effort 
seemed to depend upon its secrecy.!2 To have made public the 
lists of campaign contributions, the committee lists, the legislative 
tactics would unquestionably in many instances have defeated the 
purpose of the promoters of such enterprise. 

The agitation regarding the passage of the Public Utility Act of 
1935, the so-called ‘‘utilities death sentence,’’ resulted in another 
senatorial investigation of lobbying. Stockholders and creditors 
of the utility companies were persuaded to flood the Congressmen 
with appeals. On the other hand, the revelations of the investigat- 
ing committee regarding the methods of the private companies were 
used by the administration leaders to whip the Congressmen into 
shor 

The legislative side of the spoils system is chiefly devoted to 
‘preventive’ legislation under present conditions. Within the 
last few years a flood of light has been thrown on our economic 
and social conditions, awakening both the public conscience and 
the public intelligence. The result has been a strong demand for 
new legislation to safeguard the public interest more completely 
and to protect the honest and scrupulous against the ruinous 
competition of the dishonest and unscrupulous. Public sentiment 
has been insistent in its demands for stricter regulation of public 
utility and other corporations, for laws to protect children and 
women, to fix standards of safety and sanitation in industry. 
- Many bills have been presented to the various legislative bodies, 
some of them the work of the wise, others the handiwork of the 
unwise; some the work of the honest, and some of the dishonest. 
Some emanate from unbalanced minds and some from undeveloped 
conscience. Many are products of honest and mature deliberation 
based upon years of careful study and research. 

Out of this confusion the spoilsmen have evolved an ingenious 
double-action system of revenue raising. On the one hand, they 
may rely upon delaying, defeating and weakening legitimate 
measures under honest auspices — holding up the robbed — or, on 


12 See page 14 of House testimony reproducing article originally published in the New York 


World and Chicago Tribune. ea 
18 Hearings before a Special Committee to Investigate Lobbying Activities, United States Senate, 


74th Congress, 1st Session, pursuant to Senate Resolution 165 (July 12, 1935, to March 6, 1936). 


216 THE AMERICAN PARTY SYSTEM 


the other hand, upon defeating reasonable or unreasonable measures 
introduced by spoilsmen for the sole purpose of spoliation — hold- 
ing up the robber. 

In fact, there are really three stages in the evolution of the 
modern system: 

(2) Grant of privileges. 

(2) Protection against public desire to regulate privilege. 

(3) Introduction of ‘“‘regulation’’ of the privileged to obtain 
what is commonly called “‘blackmail.”’ 


It is as if you were to charge a man for robbing a bank; then 
charge him for protection from the law; then threaten him with 
the law, so that he might feel the need of continuing protection. 
For example, a gas company pays to procure a perpetual franchise; 
then it pays to defeat an honest law permitting public regulation; 
then it pays and keeps on paying to kill the dishonest ‘‘regulator’’ 
introduced for the sole purpose of extorting revenue from a not 
wholly unwilling victim. 

The ramifications of this system are wide and deep. It covers 
the country and strikes its roots far down into the soil of industry. 
In city after city and state after state it has been laid bare. The 
Lorimer investigation in Illinois, the Allds inquiry in New York,1® 
the Burns exposure in Ohio” are three striking illustrations in as 
many years in three leading states of the Union; while New York, 
Chicago, St. Louis, San Francisco, Pittsburgh and Boston at the 
same time have exhibited the urban side of the same development. 

The testimony before the New York Insurance Committee in 
1905-1906 revealed the existence of a well-organized plan for the 
““protection’’ of the three large companies — the New York Life, 
the Mutual and the Equitable.” 


The corruption accompanying the election of William Lorimer 


“ Realistic and interesting are the recitals of Clifford S. Raymond in American Magazine, 
LXXIII, 469, 523, 651, and McClure’s Magazine, XLIII, 19, 188. See also A State Senator, 
“Crooks in the Legislature,” American Mercury, XLI (July, 1937), 269-75. 

1° New York Senate Documents, No. 28, 113th Session, Vol. I Gog10). 

*° See Outlook, XCVIIL, 45; Cosmopolitan, LI, 599. Compare ‘‘Great Cases of Detective 
Burns,’’ McClure's, XXXVI, 386. 

“ Legislative Insurance Investigation Committee, X, 23. An early narrative is given in 
H. C. Tanner, legislative stenographer, The Lobby and Public Men (New York, 1888). 
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led to prolonged investigation by the Illinois Senate, by the 
Criminal Court of Cook County, Illinois, and by the United States 
Senate. In the course of these inquiries it was not only shown by 
sworn confessions and by corroborating testimony that money had 
been paid to members of the legislature for their votes for senator, 
but that there had been in existence for many years what was 
called a ‘‘jackpot.”’ 

The “‘jackpot,’’ the testimony showed, was a common fund, 
paid for the purpose of securing or of defeating legislation.' 
This sum was collected from various interests affected by legisla- 
tion and was distributed at the close of the session to those entitled 
to participate. Most of those who shared in the ‘‘jackpot’’ did 
not know the total amount, by whom it was paid in detail, or the 
particular votes for which they were being paid. They only knew 
that if they “went along’’ with the others of their ‘‘crowd’’ and 
were ‘‘reasonable’’ — in other words, voted as they were told — at 
the end of the session they would be given a ‘‘share’’ of what had 
been collected by their leaders. The inquiry did not fully disclose 
who paid the money and for what specific purposes; who collected 
the money and to whom it was distributed. ~ Special men were 
posted in different parts of the legislative hall to inform those who © 
were ‘‘regular’’ how to vote on given measures. When the ‘‘high 
sign’’ was given, the regulars fell in line. 

An estimate was made at the time of the sources and amounts 
_ of this fund.!® We reproduce it (on page 218) not because it is 
accurate, but because it is typical. It represents what often happens 
where the legislature is controlled by spoilsmen. 

Under conditions where laws are as loose and unscientific as 
they are in many cases, blackmailing legislation becomes easy. 
Our system of taxation, our laws governing corporations, our 
backwardness in social and industrial legislation present great 
opportunities to the rogues who ferret out the weak spots and 
prepare to make the attack there. It is not difficult to draw meas- 
ures providing higher taxation, stricter regulation of public utility 
or other corporations, bills affecting sanitation and safety; and 


18 See testimony before U. S. Senate in the Lorimer Inquiries (1911-12). 
19 Democratic Bulletin of Chicago. 
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introduce them for no other purpose than to serve as a basis for a 
bargain. Since public sentiment probably favors the general 
purpose of the bill, its passage with gang support is no difficult 
matter. So the measure is introduced, goes to a favorable com- 
mittee, is reported out; is passed by one house, introduced in the 
other, favorably considered in committee, passes the second house, 
goes to a conference committee, approaches a final vote, and the 
possibility of its enactment comes more closely home to the interest 
affected. The only solid defense is to appeal to public sentiment 
and prepare for reasonable adjustments of conditions, but it is 
often believed cheaper to pay the grafters’ price and, securing 
temporary ‘‘protection,’’ postpone the evil day of final reckoning. 

These arrangements, deals and bargains are made through men 
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prominent in the party organizations. The boss or bosses, depend- 
ing upon the degree of centralization in the system, deliver their 
quota of voters and are paid in proportion to their influence and 
ability. The money and powers obtained by these machine voters 
become highly important factors in building up the party organiza- 
tion and in tightening the hold of the spoils system upon the 
politics of the city or state. The control of the lawmaking power, 
involving millions of persons and billions of property, is probably 
the strongest single element in the long category of perquisites 
belonging to the allied spoilsmen. It includes many forms of 
party assets, such as cash payments to lawmakers and bosses; 
thinly veiled forms of “‘honest graft,’’ such as attorney’s fees and 
business credits; campaign contributions which may not be ex- 
pended; the influence of certain respectable citizens who myste- 
riously side with the machine when needed. 

The line between extortion and bribery is a hard one to draw 
and it is likely that both are used in a situation involving huge 
business interests. In describing the downfall of the utility mag- 
nates in the thirties, Donald Richberg wrote: ‘Frequently they 
mask their effort by publicly asserting the need for ‘protection’ 
from political interference. Indeed, this is such a prevalent dis- 
guise for political aggression that doubtless most of the Insulls 
most of the time feel assured that they only carry a sword for 
defense and not for attack when they lead a wealth-gathering 
efotay:. 7° 

The profits in this field of action not only cause party interest to 
eclipse the interest of the state, but also personal and factional 
interests to obscure the party’s interest. The spoils system, orig- 
inally depended upon as a means of strengthening the party, 
leads to the destruction of the party itself, and indeed to the 
paralysis of the whole party system. Spoilsmen of both parties 
unite to maintain the system upon a bipartisan basis. 

Lines are not drawn under these conditions between parties, 
but follow the spoils cleavage. In cities and states, and to a less 
degree in Congress, where the party spirit is more intense, party 


20 *‘Gold-Plated Anarchy: An Interpretation of the Fall of the Giants,”’ Nation, CXXXVI 
(April 5, 1933), p- 368. 
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groups are dissolved and in their place appear the “‘special in- 
terests,’’ the spoilsman’s group or gang, the ‘gray wolves,’ the 
‘Blackhorse Cavalry,’’ the ‘‘Owners’ Association.’’ The “‘gang,’’ 
by whatever name usually known, is made up impartially of repre- 
sentative spoilsmen of the theoretically hostile parties. Spoils 
Republicans join spoils Democrats and become true “‘spoilsmen’’ 
who control legislation. This becomes a living reality, while the 
party groups become mere fiction. The spoilsmen belong to an 
oligarchy of organized selfish interest, either political or economic, 
at war with the general interest of the community. Happily they 
are not everywhere or always in command. 

In this way, the advantages of the party system are largely lost. 
Initiative in formulation of policies, and skill in administration, 
on the one hand, and counter initiative and free criticism on the 
other, may and do educate public opinion, produce a lively sense 
of responsibility on the part of those in authority, and stimulate 
the entire community. It is in these elements that the raison d'étre 
of the party is found. With their disappearance, the value and 
effectiveness of the party declines. Furthermore, under such condi- 
tions the party oligarchies obstruct the free formulation and vigor- 
ous expression of public opinion upon questions of public policy. 
They dam or divert the stream, clog or narrow the channel of 
public sentiment although they cannot permanently obstruct it. 

Under the spoils system, legislation becomes either logrolling, 
jack-potting, or obstruction of the public will by concealed special 
interests, a series of spoils trades or bargains, daring evasions of 
the criminal law against bribery, cynical maneuvers directed by 
unscrupulous seekers or defenders of privilege in its many forms. 
It is not to be concluded, however, that the public will is steadily 
defied, without compromise. When an overwhelming and sus- 
tained public interest demands particular pieces of legislation, 
spoilsmen will yield the particular points but retain the general 
life of the system. Conspicuous illustrations of this are the passage 
of the Australian ballot laws, the direct primary and corrupt 
practices acts, directed against the spoilsmen themselves. But 
under the spoils system these concessions do not destroy the 
effectiveness of the spoilsmen’s program. They bend, but are not 
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easily broken. They retreat ‘‘for strategic reasons,’’ and regain at 
night the ground they yield during the day. 


JUDICIAL MACHINERY 


The last citadel to be assailed by the spoils system is the judiciary. 
Our courts have been unquestionably far less subject to open corrup- 
tion than our lawmakers and our executives. Many decisions have 
been reactionary and some corrupt. Many others have been de- 
termined by the steady pressure of spoils influences and by prejudice 
or inertia. The corrupt judge is the exception, the political judge 
is not uncommon, while the ultra-conservative or reactionary 
judge is not infrequently encountered. Aristocratic and dog- 
matic the judge may sometimes be, but on the whole he is neither 
corruptible nor easily amenable to the rough discipline of the 
party boss. Too proud to take money or orders, he must be 
treated upon a wholly different basis. In many instances, our judges 
have been men of great ability and of inflexible integrity. The 
“just judge’’ has been a figure of which many a community has 
been proud. 

Speaking of state judges, so temperate a critic as James Bryce 
said: 

‘‘In many of the American states the state judges are men of moderate 
abilities and scanty learning, inferior and sometimes vastly inferior, to 
the best of the advocates who practice before them. It is less easy to 
_express a general opinion as to their character, and particularly as to what 
is called even in America, where fur capes are not worn, the ‘purity of the 
judicial ermine.’ Pecuniary corruption seems so far as a stranger can ascer- 
tain, to be rare, in most states very rare, but there are other ways in which 
sinister influences can play on a judge’s mind, and impair that confidence 
in his impartiality which is almost as necessary as impartiality itself; 2* 


Here again we must distinguish between spoils as official pat- 
ronage, as political piracy and as the perquisite of some special 


21 The American Commonwealth (New York, Macmillan Co., 1921), 1,513. M.A. Ostrogorski 
says: ‘If the integrity of the judges is, in the main, fairly satisfactory, their independence is 
not intact in cases where the interests of the party are involved. In the administration of 
criminal justice, independence scarcely exists at all among the police magistrates in the large 
cities, and especially, the public prosecutors. . . . In matters pertaining to industrial rela- 
tions and conflicts with labor, the independence of the judiciary has likewise been challenged 
for some time.’’ Democracy and the Party System (New York, Macmillan Co., 1910), p. 376. 
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group using the party machinery for special class or group purposes. 
The courts have some value to the political machine, because of 
the official patronage they control and confer. The officers of the 
court are few in number but, such as they are, are generally ap- 
pointed on a spoils basis, that is to say, with a view of strengthen- 
ing the organization. The judge's bailiff is often expected to con- 
trol his precinct, while more important officials such as the Master 
in Chancery ‘‘deliver’’ correspondingly larger political areas. In a 
considerable number of cases judges are given a very intimate 
relation to the payroll, as in Cook County, Illinois, where the 
judges of the Circuit Court fix the number of employees (although 
not the salaries) in all the various county fee offices, including the 
important positions under the sheriff, recorder and treasurer. 

An illustration of the machine system was seen in 1898 when 
Croker refused to sanction the renomination of certain judges in 
New York courts who had declined to obey his orders regarding 
the appointment of court officials. In spite of the great effort 
made by the Bar Association to elect independent candidates, he 
rode roughshod over them to victory for his machine-made slate. 
In 1927 the same procedure was attempted in Chicago, and three 
valuable judges of the Circuit Court were thrown off the bench 
by local bosses. 

Far more important than offices for patronage purposes are 
certain financial perquisites connected with the courts. The most 
valuable of these are the receivership, guardianship and refereeship, 
which, in many cases, are determined by the judge, where not 
agreed upon by the parties in litigation. The appointment of a 
receiver in an important case like that of the Union Traction 
Company in Chicago in 1906 placed vast power in the hands of the 
court, amounting to the management of the traction lines for a 
period of almost two years. The Interborough receivership in 
New York City is another illustration of the same point. The 
depression which started in 1929 brought an unprecedented number 
of receiverships and in Chicago it was discovered by a committee 
of the Bar Association that many judges awarded these receiver- 
ships according to the dictates of their political sponsors. In 
eighteen months’ time one receiver selected on a patronage basis 
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received aggregate fees of $159,000.” Referees and guardians 
handling millions of dollars and receiving very profitable fees are 
not infrequently appointed for political reasons, on the recom- 
mendation of political powers or with a view of meeting their 
wishes. Bankruptcy cases are often lucrative, and appointments 
of referees are sometimes found on analysis to be on the machine's 
“‘list.’” Appraisers often fall in the same category. It is by no 
means to be concluded that all such appointments are made on a 
patronage basis, but so considerable a number are selected in this 
manner as to make them a political asset of material value. 

A considerable number of judges do active political work for the 
machine, in some cases openly and in others quietly. Sometimes 
they are very active in matters of patronage, using their influence 
in every direction to secure additional “‘jobs’’ or to retain those 
already in possession. It was estimated that before 1933 about 
one-half of the sum appropriated for the New York magistrates’ 
courts went either to political work or to waste and inefficiency.” 
On the other hand, there are judges who stand wholly aloof from 
practical politics, depending on their character, ability and the 
support of the bar and the community for their continuance in 
office. In some instances, however, this dignified aloofness is 
purchased at the expense of occasional but important conferences 
with some powerful political boss or some adroit agent of special 
interests. Where ‘‘aloofness’’ is of this nature, it is, of course, 

far more dangerous to the public than the most active participation 
in the business of job brokerage. 

The open prostitution of judges to spoils purposes is far less 
common than in the case of lawmakers and administrators. In- 
stances are by no means lacking, however, and the extent of corrup- 
tion cannot safely be measured by the number of impeachments. 
The most conspicuous cases of open abuse are found in the adminis- 
tration of criminal justice in the lower courts of our larger cities. 
The police magistrates of New York and the old justices of the 
peace in Chicago were notorious centers of political corruption. 


22 B. M. Martin, The Role of the Bar in Electing the Bench in Chicago (Chicago, 1936), pp- 


289-94. 
23 Raymond Moley, Tribunes of the People (New Haven, 1932), p- 263. 
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The alliance between the Tammany boss and the police judge was 
scarcely concealed from the public, as indicated by the presence of 
political magnates in the courtroom and the almost audible issuing 
of orders. During the Seabury investigation a number of New 
York magistrates testified that the district leaders asked favors of 
them.** In Chicago under the old system the term “‘justice shop”’ 
was commonly applied to the places where justice was bought and 
sold. Under such conditions, the underworld was guaranteed 
political protection even against the police, and masses of mis- 
demeanors and more serious crimes were glossed over or inade- 
quately dealt with. The police court was and to some extent still 
is the center of the metropolitan machine. ‘‘Influence’’ may 
take the place of orders or cash, but the net result of the process 
is the production of political power for those who pull the 
strings.” 

Discussing the administration of justice in metropolitan districts, 
the American Judicature Society says: “Judges are not usually 
really elected but are designated by the leaders of the party political 
machine dominant in the district.’’ It is further declared that 
“these leaders have the strongest motives for rewarding purely 
political service to an organization.” 

One of the most notorious abuses of the judicial prerogative 
occurred in the desperate effort to free Tweed from the coils that 
were closing around him. Judges Barnard and Albert Cardozo issued 
writs and abused the powers of the court in the most flagrant 
manner in a vain effort to protect the boss.2° A ‘‘habeas corpus 
judge’’ in Chicago put an end to the Lorimer inquiry when it was 


*4 Samuel Seabury, Final Report: In the Matter of the Investigation of the Magistrates’ Courts in 
the First Judicial Department and the Magistrates Thereof, and of the Attorneys-at-Law Practicing in 
Said Courts (New York, 1932). 

* See R. H. Smith, Justice and the Poor (New York, 1919); Cleveland Foundation, Survey 
of Criminal Justice in Cleveland, Ohio, 1921; report of the Illinois Association for Criminal Jus- 
tice, Ilinois Crime Survey, 199. Federal Judge Martin Manton of New York was convicted 
and fined and imprisoned for criminal conspiracy. He had accepted money from the partici- 
pants in a case of which he was the judge. The bar association disbarred him and he 
resigned therefore his office as a judge in the circuit court of appeals of New York. His 
conviction was upheld by the Supreme Court in 1 940. See New York Times, February 27, 1940. 
‘x See Gustavus Myers, History of Tammany Hall (New York, 1917), for account of this 
incident. Compare the anonymous work, Haunch, Paunch and Jowl (New York, 1923), an 
account of a Tammany-controlled judge from the east side of New York. 
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undertaken by the Illinois Senate. Later a judge of the criminal 
court was indicted for an election day murder as head of a ward 
gang. The record of the Sanitary District trials in Chicago follow- 
ing the 1928 graft disclosures shows in how many ways the judges 
may mitigate the rigors of the criminal law when important 
political personages are involved. There were delays in bringing 
the case to trial, delays in hearing it, repeated extensions of time 
in the preparation of the appeal, quashed indictments, the setting 
aside of convictions, and other devices.?7 In political controversies 
the judges have been from time to time grossly unfair and partisan 
in their rulings, evidently following the wishes or dictates of 
their political allies rather than the lines of justice. Fortunately, 
however, this has been the exception rather than the rule. 

From another point of view, the courts may also be utilized by 
class or group interests for their special purposes, through the 
agency of the party machine, and may articulate with the spoils 
system when such interests are being so served. Interpretations of 
social and industrial legislation, attitudes toward the judicial use 
of the injunction and in personal injury cases have been very 
important in the general scheme of things. And the judicial posi- 
tion in these respects has been by no means neglected.” 

Under a well-organized spoils system, the selection of judges, 
especially in the lower courts, is often made by the machine and 
the boss, and this power becomes an asset of great importance. 
A report submitted to the American Bar Association in October, 
1932, by its section on criminal law and criminology stated that 
“Gangsters are often able to elect to judicial office their own 
attorneys and when charged with a crime, waive a jury trial and 
place their case before their own judge who acts as judge and jury.”’ 
Judge Seabury’s investigation in New York in 1930-1931 disclosed 
the bribery of police and police officers and the complicity of 
judges in shaking down criminal defendants, mostly women, on 
trumped-up charges. One magistrate was removed from office for 
acceptance of a loan of $19,600 from Arnold Rothstein, the notori- 


27 Martin, op. cit., pp. 300-310. 
28C. BE. Merriam, American Political Ideas (New York, 1920), Chaps. VI, VII; Thurman 
Arnold, The Folklore of American Capitalism (New Haven, 1937). 
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ous gangster. During his five years’ service on the bench this judge 
had deposited more than $100,000 in his bank account in addition 
to his salary. Many of the magistrates admitted as a matter of 
course that their jobs were awarded them for considerations of 
service and that they gave special service to those who had had 
them appointed.” 

The boss may render invaluable service to his allies by seeing to 
it that friendly judges are selected and retained. This action may 
signify merely a general point of view, for, as Lord Bryce has 
sagely said in this connection, “‘Virtue is compatible with a 
certain bias of the mind’’; or the action may go farther in extreme 
cases and involve susceptibility to somewhat direct influences on 
the part of the machine. Happily, cases of the latter kind are rare, 
owing to a variety of forces, the strongest of which is the pro- 
fessional support of the lawyers themselves; but they are not 
wholly unknown.*° 

The effect of the slow and steady pressure of spoils politics upon 
the judiciary may easily be and generally is underestimated. In a 
spoils environment, the spoils type tends to develop and flourish. 
Brave men break through this mesh of circumstances, but the party 
monopoly over judicial selections makes this difficult, and the 
general tendency is depressing. 

In a highly developed system, many judges are selected by either 
political or industrial magnates, and are expected to render fitting 
service in return. Recently an official refused to accede to the 
demands of an industrio-political magnate for certain patronage, 
to the great indignation of the latter, who exclaimed in wrath: 
“I will bring action to have the very law under which you Operate 

ay ais. Dawson, ‘‘Judging the Judges,’’ Harper's Magazine, CLXIX (September, 1934), 
750 There has never been a careful sifting of the data available upon this question, and gen- 
erally speaking the topic has been quietly ignored or uncritically examined. See C. P. Con- 
nolley, ‘“Big Business and the Bench,"’ Everybody's Magazine, XXVI, 147, 291, 439, 659, 827; 
XXVII, 116; and Report of the United States Commission on Industrial Relations, I, 38, especially 
PP: 44, 79: Gustavus Myers, History of the Supreme Court of the United States (Chicago, 1912), 
gives a socialistic interpretation of the federal judiciary. See also A. H. Hart, “Corrupt Judges 
and Political Bosses,’’ Current History, XX XIII (November, 1930), 180-82; Anonymous, Ex- 
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set aside as unconstitutional; and I will bring the case before my 
own judge, too.’’ And so he did. And so did the judge. 

The usefulness of the courts to the spoils system may, then, 
be summed up under the following heads: 

(2) Personal political service; labor and contributions. 

(2) Judicial patronage. 

G) Police administration. 

(4) Political decisions, e.g., elections, graft cases, civil service 
cases. 

(5) Decisions in cases involving industrial and social questions. 


These are pieces of artillery of long range carrying missiles with 
high powers of penetration and explosion. No practical organizer 
of faction or party on a spoils basis is ignorant of their importance 
in political war. No effort will be spared by him to obtain them, 
if he can. 


‘\ 
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Administrative Spoils 


5 Fsaeirern batt as is the power of spoilsmen through control 
over the lawmaking machinery and important as is the power 
to interpret the law, the power to enforce and apply the lawthrough 
control over the machinery of administration is of the very greatest 
consequence in spoils politics. The riches or influence acquired in 
legislative affairs come only occasionally, but administration offers 
daily and even hourly opportunities to build up, little by little, 
the power of the group in control. Lawmakers adjourn, but 
administrators go on forever. 

The laws passed by the legislators are stated in abstract terms 
regarding which there may not be universal agreement since 
legislative decisions are made by majority votes. However, once 
a law is passed every citizen is expected to conform to it in so far 
as it affects-him concretely in his everyday behavior. The party 
spoilsmen are on the job ready to exploit the situations which 
arise from the discrepancies between concrete acts and abstract 
laws. This proposition is perhaps most clearly illustrated by the 
prohibition era during which the Eighteenth Amendment was the 
law of the land but bootlegging the practice. As Thurman Arnold 
has put it: ‘A fixed belief in the ideal of law enforcement hinders 
and delays the activities of public bodies, more than any other 
popular illusion. . . . Our only recourse is the creation of a sub 
rosa organization which we call a political machine.”’ ! 

Notwithstanding our traditional American aversion to strong 
administration, there are two reasons why administration is 
politically more formidable in our country than elsewhere. First, 


* Symbols of Government (New Haven, Yale University Press, 1935), p- 168. 
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our laws are very detailed in their provisions, and, second, they 
are often very carelessly drawn. Our lawmakers do not usually 
content themselves with general propositions and directions. They 
often attempt to say in advance exactly how a thing shall be done, 
and the instructions are often loosely phrased and very often 
imperfectly considered. Hastily drawn enactments, full of minutely 
specified provisions, are likely to be difficult of practical applica- 
tion; in fact, to prove unworkable unless freely ‘‘interpreted’’ by 
the administration. To the spoils administrator such statutes are 
as manna falling from Heaven. He can interpret and apply them 
politically, defending himself on the safe ground that they are 
practically unworkable. The ill-drawn building code and the 
antiquated or ill-considered tax law have no terrors for the spoils- 
man. On the contrary, he welcomes them, for under these condi- 
tions favoritism takes the place of law. He takes down the spoils 
yardstick and metes out justice, where the legislative intent is 
doubtful. 

Next, our governmental traditions have been against a strong 
administration. In early times this was caused by the fear of an 
hereditary king, the apprehension that a powerful administration 
would tend to become permanent, and perhaps gradually pass 
over into a monarchy. In later times the idea of rotation in office, 
a doctrine originally applied only to elective officials, was extended 
to administrators as well. Only in our own day have we come to 
recognize that the administration is the arm of the people, and 
that a weak arm will not be able to protect the public against the 
strong and well-trained arm of special interests. It is only in the 
last few years that in a few states and cities and in the federal 
government progress has been made in placing the administration 
on a basis where expert ability, permanence of tenure and proper 
compensation are recognized as essential to satisfactory service. 

In the meantime, an administration purposely made weak by 
the people at the outset has been still further weakened and cor- 
rupted by the spoilsmen. They have found the weakness of ad- 
ministration a gold mine for the spoils system. They have vigor- 
ously opposed efforts to introduce merit and efficiency into the 
public service, instinctively recognizing that the entrance of these 
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factors would crowd out the spoils and favoritism upon which 
they had flourished for so long. 

Generally speaking, administrative service is heavily colored 
with ‘“‘spoils.’” Where ‘‘the system’’ is in full operation, the 
officials tend to use their office as a means of doing favors for friends, 
and in many cases as a means of indirect graft or outright fraud. 
The official, being a part of a huge machine built up on this prin- 
ciple, nominated and elected or appointed, as the case may be, by 
this machine, can scarcely escape the demand that he regard his 
party allies as entitled to special consideration in the operation of 
the service. In any event, he will be reminded of it by some of his 
allies, he will be crowded and pressed by them into courses of 
conduct contrary to his own judgment and will, and in the last 
resort he will be attacked, either as selfish and ungrateful or as 
useless to the band of which he is a member. With weak laws and 
fluctuating officials, the tendency becomes all the stronger and 
the power of resistance weaker. It is true that many deserving 
officials defy and disregard these influences, and that others bend 
only under strong pressure; but the political use of the administra- 
tion is so extensive as to be a commonplace of public affairs. 

In a city administration, for example, there are many points at 
which the public service may be used in the interest of the spoils 
system. The police, the building and health departments, the 
enforcement of franchise and ordinance provisions are all fertile 
fields to be cultivated by the diligent worker. He may grow either 
“favors’” or “‘graft,’’ or both. The complicated machinery for 
regulating the conduct of citizens under the complex conditions 
of modern city life may be manipulated for spoils purposes. A 
corrupt administration uses literally almost every law and ordi- 
nance as a means of building up either its power or its pocketbook.? | 

In a building code there are elaborate ordinances dealing with 
minute details of construction, methods of protection against fire, 
structural safety and protection of inmates against unsanitary 
conditions. In a rapidly growing city with modés and conditions 
of construction also rapidly changing, it is difficult, even with the 
best intentions, for a building code to keep pace with the progress 

? Lincoln Steffens, Autobiography (New York, 1931). 
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of events in the building trade. Hundreds of cases arise every 
year in large cities in which the discretion of the building depart- 
ment may be exercised. The question of interpreting the ordinance 
will arise and this may often be determined one way or the other, 
according to the political influence possessed by the person apply- 
ing for a permit. With the backing of the local boss or alderman 
or some magnate of political influence, it is possible to secure not 
only a reasonable interpretation of an ordinance, but even an un- 
reasonable interpretation amounting to a gross violation of the 
spirit and purpose of the law. Without such influence, even an 
eminently reasonable interpretation of the rule may be refused, 
perhaps on the lofty ground of rigid law enforcement. More com- 
monly, however, a system of downright corruption develops in a 
building department in which inspectors and others higher up 
levy a regular tribute upon individuals and upon contractors. The 
payment of money to employees of building departments for ignor- 
ing violation of building ordinances is a commonplace of building 
activity in large cities. These conditions have been exposed over 
and over again in the larger cities by public prosecutors and special 
investigations. 

Again, the building operations of a city are so large and the 
force of inspectors relatively so small that it is impossible to cover 
properly the work which is under way. This leads to a general 
laxity and carelessness of inspection which makes it practically 
useless for many purposes; and, what is still more serious, in many 
cases to the practical persecution of individuals who are selected 
for inspection. One who is active against a political machine may 
easily find himself a mark for their hostility. In his case, all the 
minute details of the building and zoning ordinances are scrutinized 
with the utmost care and are faithfully applied with strict and 
rigid interpretation.* If his building is not properly equipped with 
fire escapes, he may be compelled to install them, although his 
next-door neighbor passes unnoticed without them. If his doors 
swing inward when they should swing out, he may be compelled 


3 Norman Thomas and Paul Blanshard, in What's the Matter with New York (New York, 
1932), p- 48, assert that “In a city like New York the right to chafige the zoning laws may 
make or break a man’s fortune.” ; 
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to alter them although the doors of a hundred of his neighbors 
swing inward. In short, the instrument designed to protect the 
people may be invoked in his particular case and disregarded in a 
thousand other cases. The whole purpose of such activity is, of 
course, to drive him into conformity with the dominant spoils 
organization. The more drastic the ordinance the greater the 
opportunity for persecution. In fact, it is sometimes said with 
a show of truth that spoilsmen favor the enactment of un- 
reasonably rigid laws in order that they may have a wider range 
of discretion. 

In county and other local governments, the avenues of adminis- 
trative influence are many. They include, in many instances, the 
valuation of property, the care of the poor, the prosecution of 
crime, the control of offices such as those of the sheriff, recorder 
and coroner. The use of the power to value property will be con- 
sidered in a special discussion of the subject of taxation and need 
not be discussed here. 

The state’s attorney’s office is an important cog in the spoils 
machine. The prosecuting official is, theoretically, not only the 
protector of the community against crime in general, but also the 
special watchdog of the public against political corruption and 
crime. But if the prosecuting attorney is politically controlled, 
graft and corruption enjoy practical immunity from prosecution. 
Under our conditions, conviction for political offenses is extremely 
difficult to secure, even where the intentions of the people's repre- 
sentative are unimpeachable. The least trace of unwillingness to 
prosecute vigorously and effectively in such cases is sufficient to 
insure the freedom of those engaged in political plunder. Further, 
the prosecuting attorney has a wide range of discretion as to 
indictments, vigor of prosecutions, nature of penalty and other 
incidents of criminal trials. In many instances, this discretion is 
used on the basis of political influence. Crime or particular kinds 
of crime may be ignored. They may be lightly punished; they 
may be indifferently prosecuted. The prosecuting attorney may, 
in these relations, either levy money tribute or merely use his office 
in order to strengthen the political organization of which he is a 
part. It was estimated that in New York and Chicago over one- 
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half of the felony cases were eliminated by the prosecutor in the 
preliminary hearings.‘ 

In the same way the office of sheriff, the office of recorder and 
sundry other county offices are often shot through and through 
with political favoritism.’ There is scarcely a procedure or process 
which may not be bent in the wrong direction under a highly 
organized spoils system, whether it be the treatment of prisoners, 
the service of processes, the handling of official documents or other 
points where the public may come in contact with officialdom. 
In numerous county jails the sheriff's ill-treatment of his charges 
is the result of the fee system of compensation. Under this plan 
the jailer is permitted to keep any money he can save out of that 
allotted for the feeding of the prisoners. As a result, few, if any, 
can resist filling their pockets by keeping the inmates on a starva- 
tion diet.° Judge Seabury, during his investigation of graft in 
New York City, discovered that the sheriff had a ‘wonderful tin 
box’’ from which he took $360,000 in a period of six years. The 
Register of Kings county, James A. McQuade, was found to have 
a bank account of over half a million dollars which he said he 
borrowed to help the other thirty-four McQuades, whose troubles 
he related in the minutest detail — but when asked where he 
obtained the money, he could not remember.’ 

One of the most glaring cases of spoils in county government is 
the famous Sweitzer case of Cook County (Chicago), which has 
been described by one of the authors in the following words: 

‘Early in May, 1935, there were rumors that this audit showed a short- 
age in the funds of around $400,000. The audit was finally made public; 
and on the basis of it the county board removed Sweitzer from the office 
of county treasurer, to which he had recently been elected. A most extraor- 
dinary series of events followed. By his own admission, it was obvious 
that he regarded the tax-redemption fund which had been in his charge, 


as county clerk, as ‘nobody’s money,’ to be handled as he pleased — in 
his vest pocket or even in the stocks of questionable companies which 


4 Raymond Moley, Politics and Criminal Prosecution (New York, 1929). ; 

5 See O. T. Schultz and E. M. Morgan, The Coroner and Medical Examiner (Washington, 
D: G:, 1928): es 

Lae oe aca and V. T. Perlman, ‘‘Let’s Abolish the County Jail,”’ Survey Graphic, XXVIII 
(January, 1939), 26-27. 

7 Walter Chambers, Samuel Seabury: A Challenge (New York, 1 932), Ppp. 330 ff. 
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were about to make fortunes manufacturing coal bricks, monkey wrenches, 
or what not, but never did. It was also obvious that this fund was a kind 
of ‘self-service’ money reservoir for politicians, who were free to dip into 
it at any time with no thought of paying any of it back.’ § 


The state administrative service offers a wide field for political 
exploitation.? The maintenance of state institutions constitutes 
one side of this and the enforcement of state law the other. It 
might seem that the care of the defective, dependent and delinquent 
charges of the state would be the last field for the political free- 
booter. On the contrary, experience has shown that nowhere has 
there been a ranker growth of political favoritism than in the dark 
spots of penitentiaries, hospitals for the insane and homes for the 
care of the unfortunate. It has been shown that these institutions 
have often been permeated with favoritism and fraud, to say noth- 
ing of the cruelty and inhumanity with which inmates have often 
been treated. The criminal, the insane, the helpless red man and 
other wards of the state have frequently been regarded as legitimate 
prey of the spoils system. Contract labor of prison inmates at 
fifteen cents a day has been a perquisite of loyal henchmen. Sup- 
plies to state institutions have been notoriously defective in quality 
and quantity, until the recent changes in state administration of 
charitable and correctional institutions. The blind could not see, 
the deaf could not hear, the dumb could not complain, the feeble- 
minded and the insane would not be considered, the convict would. 
not be believed; and so these helpless ones have been the favored 
subjects of political exploitation. Not the least of the contribu- 
tions to the spoilsmen’s fund is that coming from the bridewell, 
the jail, the penitentiary, the asylum, from dungeons and hospitals, 
but recoined in political influence, power and respectability, in dele- 
gates, votes and contributions, in precincts, wards, cities and states. 

Even the sheltered corridors of state educational institutions 
have not been free from the spoilsmen. The activities of Governor 


8H. F. Gosnell, Machine Politics: Chicago Model (Chicago, University of Chicago Press, 
1937), p. 20. Sweitzer was acquitted of the criminal charges brought against him but a civil 
suit was brought against his bonding company and the court awarded damages of $269,126 
to Cook County. 

* The ramifications of a state spoils system are discussed in C. Beals, The Story of Huey P. 
Long (Philadelphia, 1935). 
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Bilbo in Mississippi and of Governor Huey Long in Louisiana 
show how far the politicians may carry this form of exploi- 
tation.1° 

The enforcement of most of the law of the state is local in its 
nature, but there is a considerable field of state action. Supervision 
Over insurance companies, public utility and other corporations, 
enforcement of factory and labor law, medical inspection and 
supervision are very largely in the hands of state officials. Every 
one of these is open to political use. One of the most notable 
illustrations of this is the relation between insurance companies 
and state officials, illustrated in the investigations made by New 
York and Wisconsin on insurance methods and practices. The 
enforcement of factory, mine, labor and liquor laws leaves wide 
play for the exercise of discretion. As in the case of many branches 
of the city’s administration, so in these instances the inspecting 
force is generally wholly inadequate to do what is expected of it. 
This condition is, of course, an invitation to select certain persons 
for purposes of inspection and to ignore certain others; and with a 
spoils administration it is absolutely certain that the selection will 
be made for political reasons. A manufacturer or a mine operator 
who is politically strong may be laxly inspected, while much more 
rigid tests will be applied to those who are weak in political 
influence. 

Nor has the federal government been lacking in illustrations of 
the use of the spoils system in public administration. On the 
contrary, its history from time to time has been stained by exploita- 
tion on a great scale, and in a systematic manner. Although the 
merit system was earlier and more generally adopted in the service 
of the United States, and although there has usually been a higher 
degree of dignity and efficiency in the administration, nevertheless 
important branches of the federal service have been paralyzed from 
time to time by spoils influences; and at all times the efficiency of 
the United States Government has been impaired by the influence 


10 J. F. Hudson, ‘“The Spoils System Enters College,’ New Republic, September 17, 1930. 
In 1939 President James Monroe Smith of Louisiana State University was convicted of em- 
bezzlement in connection with the handling of the funds of the university. President Smith 


was a product of the Long regime. See Time, July 17, 1939- 
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of spoilsmen. Whiskey kings, timber kings, sugar kings, cattle 
crowds, coal and oil interests have all made heavy inroads on the 
integrity and efficiency of the administration, while contracts, 
for anything from printing to public works, have often been sources 
of the most serious loss. Fortunes have been coined from the 
customs and excise services, while public lands, forests and water 
tights have been likewise exploited.11 The oil scandals which 
occutred during the Harding administration are a great blot on our 
national record. The Secretary of the Interior leased two valuable 
naval oil reserves to two separate oil magnates under very suspi- 
cious circumstances. In a civil trial, the United States Supreme 
Court annulled the leases as fraudulent and corrupt. While the 
criminal trial against the culprits failed, one of them was sen- 
tenced to jail for failing to answer questions before a Senate 
investigating committee. The income tax amendment has also 
brought rich opportunities for the spoilsmen. It was inevitable 
that the huge spending program inaugurated by the New Deal 
would be accompanied by charges of spoils and inefficiency in 
the administration. The Senate committee investigating political 
activities in connection with relief administration disclosed that 
in Kentucky, Tennessee, Pennsylvania and other states the federal 
funds had been administered in a fashion that was open to criti- 
cism.'* The federal relief agencies endeavored to correct these 
situations when they were brought to light. 

It is not to be presumed that any government will be wholly 
free from loss by dishonesty or inefficiency, any more than any 
large business enterprise; and on the whole the federal government 
has maintained distinctly higher standards than the state and 
local units. This is all the more significant in view of the fact 
that our political parties are strongest in the national field and 


1 For customs frauds, see United States Senate Reports, No. 1990 (1886, 49th Congress, 
znd Session). Report of Public Lands Commission, 1905, Senate Document 154, 58th Con- 
gress, 3rd Session. The Teapot Dome episode is described in M. E. Ravage, The Story of Teapot 
Dome (New York, 1924). See John T. Flynn, ‘‘Graft in Business,’’ New Republic, LXVII 
(August 5, 1931), 304-7, in which he asserts, ‘The average politician is a rank amateur in 
the gentle art of graft compared with his brother in the field of business.”’ 

© Investigation of Senatorial Campaign Expenditures and Use of Governmental Funds, 76th Con- 
gtess, 1st Session, Senate Report, January 3, 1939; ‘‘Relief and Politics,”’ Social Service Review 
XIII (March, 1939), 111-13. ‘ 
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weakest in the local situations. In other words, the spoils influence 
is least prominent where there are sharpest differences upon ques- 
tions of policy, and most pronounced as we go farther from genuine 
party differences. As party principles and policies rise, the spoils 
system sinks. The party system and party spirit do not need spoils. 
On the contrary, they are incompatible; and the stronger the one 
is, the weaker is the other. 

It would be impossible and, if possible, undesirable to catalogue 
minutely all the avenues of approach to administration, all the 
devious means by which the unscrupulous turn the public service 
to their private ends. The list is limited only by the ingenuity and 
the opportunities of the partisans who control the system. New 
and unsuspected forms of favoritism or graft constantly come to 
light, and observers are amazed at the audacity or amused by the 
cunning displayed in the transaction. 

It is difficult to make a satisfactory classification of methods 
employed for spoils purposes in the various branches of the admin- 
istration, because of the wide range of interest and activities 
covered. Roughly speaking, however, they fall under the follow- 
ing general heads: 

(1) Acquiescence in habitual violation of law and ordinance, 
known or suspected. 

(2) Political interpretation of terms of obscure or unworkable 
law or ordinance, almost equivalent to violation. 

(3) Reasonable interpretation of unreasonable law or ordinance, 
granted as a political favor, not as a right. 

(4) Inadequate enforcement of provisions as to service or 
material in contracts, purchases, franchises. 

(5) Inadequate prosecution for violation, deferred prosecution, 
perfunctory prosecution, inadequate penalty or conviction. 

Taken together, they constitute a formidable array of weapons, 
which may be employed for financial blackmail, official oppression, 
and personal, factional or party support. 


PURCHASES AND CONTRACTS 


The purchase of supplies and materials by the government has 
been for many years a rich source of revenue for a corrupt machine 
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in control.? Roughly speaking, one-third of the total expenditures 
of governing bodies are made for these purposes. The purchases of 
coal, of machinery, of lands for various uses, of institutional sup- 
plies and of a great variety of miscellaneous materials offer a 
fertile field for the political exploiter. The letting of contracts for 
public works of various kinds, paving, etc., is of still greater 
importance. The construction of great water, sewer and street 
systems, the erection of city halls and school buildings in cities; 
of bridges and courthouses in counties; capitol buildings and 
institutional structures in states; post-offices and a wide variety of 
construction works in the federal government, are illustrations of 
the different kinds of opportunities open to followers of the spoils 
system. 

The waste and graft in public works and purchases are probably 
no greater than in any other branch of the government where 
political control is found. They appear to be worse because the 
waste is more easily measurable and the losses may be more graph- 
ically shown. It is more impressive to show that a building which 
should have cost $100,000 actually required an expenditure of 
$200,000 than to show that a bureau which should have been 
maintained for $100,000 cost $200,000, or at a cost of $100,000 was 
only 50 per cent efficient. There is an added element of personal 
interest if it can be shown, as occasionally happens in the case of 
public works, just who received the superfluous $100,000.4 

Illustrations of this side of the spoils system are abundant. 
The looting of New York under Tweed was an early illustration of 
the possibilities of a well-organized machine in public works and 
purchases. The capitol building at Albany and the state capitol at 
Harrisburg are classic cases of riotous waste, fraud and theft under 


18 See J. E. Finegan, Tammany at Bay (New York, 1933), for a detailed account of Tam- 
many’s activities in connection with purchases and contracts. Numerous examples and tech- 
niques drawn from the Chicago scene are given in W. Ligget, ‘‘The Plunder of Chicago,”’ 
American Mercury, XXV (March, 1932), 269-79. 

“A large amount of material indicating the practical effects of the spoils system is given 
in the reports of research and efficiency bureaus, such as those of New York, Chicago and 
Philadelphia; and (less critically handled) in periodical literature. In A. Michie, “Huey 
Long’s Heritage,"’ Nation, CKLIX (July 29, 1939), 120-23, the case is cited of a swindling 
scheme in which the furnishings of a hotel belonging to a friend of the president of the Louisi- 
ana State University were twice sold to the university. 


ADMINISTRATIVE SPOLLS 239 


the auspices of the busy spoilsman. Scandalous losses in the 
federal service have been notorious from the Civil War with its 
shoddy blankets to the Spanish War with its ‘‘embalmed beef,”’ 
and on to the scandalous abuses in the Veterans Bureau after the 
Great War, with a long trail of land and building scandals lying 
between. It is not proposed to recount these transactions, but to 
point out the typical ways in which losses are sustained by the 
public and gains accrue to the managers of the system. 

The different cases may be summed up under several heads: 

(1) “Gift’’ contracts. 

(2) Unfair specifications. 

(3) Unfairness, laxness or fraud in enforcement of specifications. 

(4) Unfairness in payment of bills. 

The chief evil, however, is the failure to enforce contract pro- 
visions. It matters not how honestly the specifications may be 
drawn if knaves are in charge of their execution. Indeed, the more 
rigid they are, the greater the opportunity of the spoilsman, for the 
exacting specifications may exclude the honest man who assumes 
their enforcement and makes his bid high accordingly, while the 
‘‘inside’’ man with the ‘‘pull’’ knows in advance that the enforce- 
ment in his case will be lax and accordingly makes a low bid. At 
one time it was reported that the specifications for certain paving 
in Chicago could not be honestly executed with a fair margin of 
profit to the contractor for one-third greater price per square yard 
‘than the price specified. Information of this kind travels quickly 
through the trade and it is little wonder that competition for public 
business is often not more active. 

Under the spoils system the enforcement of contract provisions 
becomes a political question and out of this situation there is 
likely to develop favoritism or outright fraud. In extreme cases 
all safeguards seem to be utterly destroyed and the public contract 
becomes a wild riot of fraud and reckless waste. Philadelphia's 
Art Museum, ‘‘an enormous stone pile’’ contracted for at a cost of 
$3,500,000, was finished for $25,000,000. The bosses and con- 
tractors discovered additional ‘‘necessary’’ expenses.’ If this were 


15 Allan Frazier, ‘Philadelphia: City of Brotherly Loot,’ American Mercury, XLVI (July, 
1939), 275-82. 
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an isolated instance, little attention need be given to it. But the 
construction of other public projects gives ample evidence of the 
same procedure. '® 


TRIBUTE FROM THE UNDERWORLD 


One of the great sources of strength of the political organization 
in many cities arises from its power to levy tribute on vice and 
crime in return for immunity from the law. The so-called ‘‘under- 
world”’ exists by toleration of the local authorities, and particularly 
by the favor of the police force. Operating at all times under the 
ban of law, vice and crime are easy prey for those who control the 
law-enforcing machinery. 

Reports of a series of inquiries in various cities extending over a 
period of forty years have shown in documentary form concrete 
evidence of actual conditions. In city after city, both large and 
small, the light has been turned upon the dark corners of the 
government and the facts have been presented to the public in the 
clearest form. The connection between certain political organiza- 
tions and the vice industry is no longer a matter of speculation or 
conjecture. The testimony before investigating committees and 
in courts of law, and in numerous instances actual criminal con- 
victions, have established the knowledge of these conditions in 
the realm of fact. It is possible to outline this system scientifically, 
to describe its framework, its ramifications, its modes of Operation 
and its relation to the party system of which it is an integral part.!7 


*6 Prior to the clean-up in Montclair, New Jersey, in 1939, contracts for road oil had been 
so drawn that only one company could supply it. When competitive bidding was introduced 
the price dropped from 12 to 8 cents a gallon. Similarly, crushed rock for toads sank from 
$2.36 to $1.04 a ton. Cited in W. Hard, Jr., ‘From Garbage to Good Government,”’ Current 
History, L September, 1939), 19-20 ff. After investigation of purchases in Massachusetts the 
state now secures wastebaskets for 75 cents instead of $10. See M. A. Rose, ‘“Yankee Tax 
Revolt,’’ Readers Digest, XXXII (March, 1938), 56-59. In New York City investigations dis- 
closed that the charter provision that any contract over $1000 must be let competitively had 
been evaded in 37 cases by splitting up the contracts into open market orders of less than 
$1000 each and then awarding them to favored concerns. Cited in W. Waldron, ‘‘City Watch- 
dog,” Survey Graphic, XXVIII (March, 1939), 210-11. 

” See reports of following investigating bodies: ‘‘Lexow Committee,’’ New York State 
Senate (Albany, 1895); New York Committee of 15 (1902); New York Committee of 14 (1 910); 
“Curran Committee,’’ New York Board of Aldermen (1913); Chicago Commission on Social 
Evil (Chicago, 1912); Chicago City Council Committee on Crime (1915); Illinois Crime Survey 
(1929); National Commission on Law Observance and Enforcement (Washington, D. C., 
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The center of this wealth lies principally in the control of the 
police force, with the coroner's office and the prosecuting machine 
of secondary importance. Professor Goodnow says: ‘There has 
never been invented so successful a get-rich-quick institution as is 
to be found in the control of the police force of a large American 
city. *® It was estimated by the foreman of the Grand Jury, as 
long ago as 1894, that the annual revenue from this source in New 
York City alone was approximately $7,000,000. The report of the 
Chicago Vice Commission in rgr1z estimated that the annual profit 
from vice in that city was $15,000,000, of which $3,000,000 was 
the amount to be allotted to police graft. According to Pasley, 
federal investigators estimated the sources of revenue commanded 
by the Capone gang from illicit liquor, gambling, vice and business 
“rackets’’ at $105,000,000 annually.18 Few corporations pay 
larger dividends than the Vice and Crime Trust. 

So profitable is this enterprise that it has followed the general 
tendency of other great businesses and has taken on the form of a 
syndicate or trust in many cases. Vice and crime have been com- 
mercialized and have assumed the organization and the aspect of 
large business institutions. The ramifications of this system are 
wide, deep and high. | 

One of the items in the series of police revenue is that derived 
from the social evil. Regular tribute is exacted from the un- 
fortunates whose lot has fallen into the swamp of prostitution, 
and upon all those in any manner profitably connected with it. 
No branch of activity pandering to the sexual appetite escapes 
taxation in a well-organized spoils system. The roll of those who 
contribute includes the street walkers themselves, the houses of 
prostitution, houses of assignation, disorderly flats or apartments. 


1931); Samuel Seabury, In the Matter of the Investigation of the Magistrates’ Courts (New York, 
1932). See also Abraham Flexner, Prostitution in Europe (New York, 1914); G. J. Kneeland, 
Commercialized Prostitution in New York City (1913); William McAdoo, Guarding a Great City 
(New York, 1906); Raymond Fosdick, American Police Systems (New York, 1920); E. D. Sulli- 
van, Rattling the Cup on Chicago Crime (New York, 1929); and F. D. Pasley, Al Capone (Garden 
mor ese City Government in the United States (New York, 1904), p. 232. See also 
V. O. Key, Jr., “Police Graft,"’ American Journal of Sociology, L (March, 1935), 624-36; and 
“Unholy Alliance,’’ Survey Graphic, XXIII (October, 1934), 473- 
19 4] Capone, op. cit., p. 60. 
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It embraces many of the saloons in which they are harbored, some 
of the restaurants where they have rendezvous, the shady hotels, 
and all the other collateral agencies. The Seabury investigation in 
New York showed that the Vice Squad not only accepted money for 
the protection of prostitutes but extorted money from innocent 
victims by actual or threatened false arrests.” 

Nor does the possibility of profit stop here. Under a completely 
organized system, profits from various side lines are distributed to 
political favorites. The sale at exorbitant prices of special brands 
of beer, wine, whiskey and champagne to houses of prostitution, 
the supply of cigars and cigarettes, the furnishing of food, clothing, 
jewelry, furniture and even medical advice to inmates of brothels 
or protected resorts are privileges which may be allotted to those 
whom the machine favors. The profits are enormous, and the 
purchases may be made compulsory.”! 

In these ways a powerful circle of beneficiaries is built up, 
composed of individuals primarily interested in the continuance 
of the business and in the perpetuation in power of its political 
protectors and promoters. This group includes not only the 
political collectors and the keepers and inmates of houses, but also 
owners of real estate obtaining high rents for property used for 
immoral purposes, lawyers employed in defense of these properties, 
purveyors to prostitutes, dope peddlers; and a great group of 
hangers-on who get the crumbs that fall from the lavish tables of 
the underworld. 

In the same group belong the abortionists, the midwives and 
the baby farmers, who carry on a thriving business in many centers. 
Their activities must fit in with those of the police, the coroner 
or the prosecuting attorney, and consequently they are likely to 
become parts of the political machine to an extent determined by 
the measure of their profits. Skirting the frontiers of murder, their 
charges must be high, and the tariff on their business correspond- 
ingly strict. 

°° Intermediate Report to Hon. Samuel H. Hofstader, Chairman of the Committee appointed 


pursuant to Joint Resolution (of Legislature of the State of New York) by Samuel Seabury, 
Counsel to the Legislative Committee (New York, January 25, 1932). 


ae C. Reckless, Vice in Chicago (Chicago, 1933); F. D. Pasley, Muscling In (New York, 
1931). 
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Closely connected with this source of revenue is the income 
derived from tribute levied upon alliances and understandings of 
various descriptions with those who trade in chance. Unquestion- 
ably one of the most profitable connections of a well-oiled political 
machine is its control over various forms of gambling.”? This 
relationship extends from the ‘‘small games”’ to the “‘big game.”’ 
It may cover merely crap games (dice throwing) and various other 
minor games, or it may extend to the well-equipped modern 
““place’’ with up-to-date gambling devices where fortunes are won 
and lost in an hour. It will always include policy, race track 
gambling and protection of various ‘‘clubs’’ in which games of 
chance are carried on. From time to time in some cities, as in New 
York and Chicago, gambling has apparently been placed upon a 
syndicated basis. The “‘big men’’ have found it advantageous not 
only to exact tribute from those engaged in the business of gam- 
bling, but also to apply the monopoly principle to this industry. 
Assuming control of the games, they have been able to use the 
police force to prevent competition. The “‘outsider’’ who en- 
deavors to begin the profession of gambling for himself finds it 
necessary either to make terms with the gambling trust or to be 
subjected to frequent raids and arrest. The enormous profit in the 
ordinary game of chance, which in most cases is not a game of 
chance at all but an absolute certainty, makes the supervision of 
this phase of activity one of the most lucrative in the entire field 
of machine operations. In every large city it will be found that 
the gambling group contains in its ranks men of great political 
influence and far-reaching political power. Sometimes these men 
ate openly identified with the political machine, but in other cases 
they stand in the background and their real connections and 
purposes are not generally understood by the public. The gambling 
‘‘fraternity’’ exercises very material political power. 

2 Carleton Beals, “Sharing Vice and Votes,’’ Nation, CXLI (October 2, 1935), 377-79- 
J. T. Flynn, in “Too Much Fun,"’ Collier's, CIV (October 7, 1939), 14-15 ff., points out that in 
this decade the source of the underworld’s revenue has shifted from liquor to gambling and 
other forms of commercial vice. The relation between gambling and politics is illustrated 
by the activities of San Antonio's late city boss, Charlie Billinger, who died in 1937. Billinger 


started his career in gambling, branched into the banking and real-estate business, and thus 
used his wealth to swing city elections. SeeR. Maitland, *‘San Antonio: The Shame of Texas, 


Forum, CII (August, 1939), 51-55- 
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The political machine has also a direct connection in many 
proven instances with criminals of various sorts. The protection 
of crime is a part of the spoils system and a source of political 
revenue which cannot be ignored in a comprehensive review of 
the subject. Crime in its most primitive and brutal forms, naked 
assault upon persons and property, as well as in its more refined 
and modern shapes, has been arrayed, sometimes openly and 
sometimes secretly, with our political organizations. 

All this might seem incredible but for the records. The clean-up 
of Cleveland’s police department in 1937 revealed that a police 
captain had deposited $139,000 in gifts which he had received from 
notorious gangsters.?* The history of New York, San Francisco, 
Los Angeles, Minneapolis, Chicago points in the same direction. 

Mr. Fletcher Dobyns, counsel for the Chicago Crime Committee, 
says: 

“They [professional criminals] have formed a crime system which gives 
its members a reasonable sense of security. . . . They have built up lines 


of defense . . . until they have made their business about as safe from 
governmental interference as any other form of business.’’ *4 


But this does not exhaust the list, for we must still reckon with 
tevenues derived from desperate criminals fleeing from justice, 
with “‘fences’’ of all sorts, with dealers in the tools of crime, and 
with an army of minor violators of law, federal, state and local, 
with ‘hang outs’ and rendezvous of criminals, professional bonds- 
men and crooked lawyers. All are likely to be known, and as they 
are recognized, to be fitted into the needs of the dominant organiza- 
tion, as active or contributing members, or in both Capacities. 
This combination is sometimes called the ‘‘Big Fix.”’ 

Dealers in intoxicating liquor are usually liable to payment of 
tribute. This was especially true during the prohibition era under 
the Eighteenth Amendment. Conditions now vaty widely from 
city to city and state to state, but on the whole it is clear that in 


*8 Stanley High, ‘‘Cleveland Versus the Crooks,’’ Current History, XLIX (October, 1938), 
22-24. 

ze Report of Chicago Council Committee on Crime, p. 163 (1 915); also Report of Illinois Association 
for Criminal Justice, 1929. See W. B. and J. B. Northrop, The Insolence of Office (New York, 1932), 
for an account of the Seabury investigations in New York. Chap. XXIII reveals the intimate 
relationship of the police and the rackets. 
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many cases the liquor dealer, for one cause or another, is obliged 
to pay for the privilege of carrying on his business.”® 

There is an intimate connection between prostitution, the use of 
habit-forming drugs, the sale of intoxicating liquors, and crime. 
These activities, taken together, form a system which cannot 
flourish without the protection of political influence, for which 
cash, votes and political support are rendered in return. Their 
directorates are frequently interlocking, not only with each other, 
but with the political machines of both parties. 

Whatever the precise sum paid into the party treasuries from the 
underworld, it is clear that this is one of the mainstays of the 
spoils system in our great cities. Prostitution, gambling, habit- 
forming drugs, bootlegging, racketeering are a part of the system 
as it prevails in many of our metropolitan communities. These 
in turn influence county, state and nation, and ultimately affect 
all our national and state policies. The rays of the red-light 
district reach far and the “‘tenderloin’’ influence, when thrown in 
the balance, is heavy in national and state as well as in local affairs. 
It carries with it cash, votes and delegates — important weapons 
of political warfare. 


RACKETEERING 


Closely connected with the political tribute levied upon the 
underworld is the toll which the spoilsmen exact from the rack- 
eteers. Racketeering has been defined as ‘‘the activity for profit 
Gin connection with the sale of goods and services) of an organized 
group which relies upon physical violence or an illegal use of 
group pressure to accomplish its end.’’ ** It is a form of extortion 
which has flourished in the foodstuffs, trucking, building, clothing, 
cleaning and liquor industries of the larger cities of the United 


25 Hearings on National Prohibition Law before the Sub-Committee of the Committee on Judiciary, 
U.S. Senate, 69th Congress, April 5-24, 1926, 2 vols. Testifying before this committee, Lincoln 
C. Andrews stated that there was ‘‘astonishing corruption’’ among prohibition agents; that 
875 of them were dismissed for cause; and that 121 of these were for extortion and bribery. 
Investigations in Atlanta disclosed that police officers had forced upon the bootleggers an 
elaborate profit-sharing set-up involving 4o per cent of the local police. Illegal liquor dealers 
were allowed to operate freely after paying bribes that ranged from $25 to $100 a month. 
See ‘‘Atlanta Clean-up,’’ Newsweek, XI (June 13, 1938), 11-12. 

26 Murray I. Gurfein, ‘‘Racketeering,”’ in Encyclopaedia of the Social Sciences, XIII (July, 


1934), 45-49- 
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States since the beginning of the twenties. Sometimes it has been 
parasitical and at other times it has served the function of acting as 
a stabilizing influence in a given industry. It may take the form of 
a monopoly set up by the racketeers simply with the aid of pro- 
tection from the politicians, or it may take the form of an associa- 
tion, the members of which are given “‘protection’’ against vio- 
lence to person or property in return for the payment of dues. 
The goods of those who fail to pay may be destroyed or their 
persons may be assaulted. 

There is no doubt that organized racketeering could not exist 
without the acquiescence or tacit approval of the police and the 
politicians in control of the law-enforcing machinery. As one 
writer has put it: “No racket of any size could operate longer 
than seventy-two hours without the O.K.’’ ?’ Undoubtedly rack- 
eteering exacts a heavy toll in the United States, but only the 
roughest estimates can be made of its costs. Losses by extortion 
are not reported as fully as are thefts. Furthermore, such indirect 
costs must be considered as increased insurance rates on plate 
glass, burglary and bombing risks and increased police and prose- 
cuting expenses. The national tribute to racketeers was esti- 
mated by the Attorney General of the United States in 1933 to be 
$1,000,000,000 annually, but the New York State Crime Com- 
mission estimated in 1931 that the racket costs to the nation were 
many times that much. 

Not only does business at times engage in practices akin to 
racketeering, but it may also actually employ racketeers, whose 
reputations may be highly questionable. The combination of the 
businessman, the labor racketeer and the underworld figure is an 
all too familiar one in some of the larger American cities. Many 
businessmen would of course prefer to deal with neither honest 
nor dishonest unions, but given the chance, some businessmen 
choose the latter, encourage them, and frequently make them an 
essential part of their labor policy. 

While political corruption of the racketeering sort was greatly 
stimulated by federal prohibition, the repeal of the Prohibition 


*7'T. J. Haggerty, “‘Spoils and the ‘Racket’,’” Annals of the American Academy of Political and 
Social Science, CLXXXIX (January, 1937), 17-21. 
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Amendment turned the energy of the ex-bootlegger into business 
racketeering. The step from political protection of illegal liquor 
rackets to other forms of criminal racketeering was an easy one. 
As the sanction of force became routine it was an easy matter to 
find subsidiary fields of action, as, for example, where law enters 
the frontier of regulations. 

The suppression of racketeers is primarily a matter for local law- 
enforcing authorities, but in some instances the federal government 
has been much mote effective than the state or local governments. 
The national officials rely upon the income tax and the anti-trust 
laws, the laws forbidding extortion by use of the mails, and the 
federal statutes dealing with kidnapping, white slavery and stolen 
motor vehicles. 

The ability of all levels of government to combat racketeering is 
related to the success of a democracy. As one writer has put it: 


‘‘A real danger to our institutions lies in the fact that as criminals and 
racketeers become more powerful, through their close alliances with influ- 
ential politicians and office holders, law-abiding people will eventually 
lose confidence in our system of government and, in desperation, will 
seek other means of procuring for themselves the security and self-respect 
to which they have every right to feel entitled as citizens of a civilized 
country.”’ 


TAXING MACHINERY 


An important asset of a spoils machine is the control over the 
assessment and taxation of property. The loose and unscientific 
character of our taxing system makes the political exercise of this 
power easy and the precise location of blame difficult. The general 
tax on real and personal property commonly in use is altogether 
antiquated and has been abandoned in every civilized country 
except our own. In early days when industry was largely agricul- 
tural in its character, there was no great difficulty in assessing with 
accuracy both real and personal property; but with the growth of 
large cities, the rise of manufacturing industries, the development 
of corporations and intangible values, great obstacles have been 
encountered in the way of accurate assessment, especially of per- 


28 Smedley D. Butler, “‘Making War on the Gangs: A Plan to Take Police Out of Politics,” 
Forum, XXXXV (March, 1931), 134-41. 
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sonal property. It is relatively easy to see what the taxable prop- 
erty of the farmer is by looking at his land and equipment, but it 
is difficult to tell whether he or any other person possesses stocks, 
bonds or mortgages. The development of intangible property has 
made the present system of personal property taxation in many 
respects a farce.”9 

Evidence upon this subject has been piled mountain high. It 
is more than half a century since Ely wrote his volume on Taxation 
in American States and Cities (1888), in which the absurdities of our 
system were clearly set forth, and since Seligman published his 
Essays on Taxation.*» Commission after commission in state after 
state has investigated and reported on the inequality and injustice 
of our system. Numerous changes in tax laws and in tax adminis- 
tration have been made since then, but in the main the taxing sys- 
tem is still in a backward state. 

Illustrations of the power of the assessor and of the injustice 
often inflicted will readily occur to any one at all familiar with 
the taxing system. In many instances the rates are such as to call 
for an income tax on personal property of from 30 to 50 per cent, 
and in some cases the rate of taxation is higher than the return 
from the property.*! The tax rate may be, for example, as high 
as 6 or 7 per cent when the ordinary return on the property is 3 
or 4 per cent. Even with the best of intentions the practical ad- 
ministration of such a system is a matter of very great difficulty, 
and under a spoils system its possibilities are limited only by the 
imagination of the administrators. 

Injustice with respect to the valuation of real property is easier 
to ascertain, but the most glaring discrimination in the field of 
personal property may occur with small possibility of detection. 
The assessment of real property itself has not in most instances 


*° See Reports of National Tax Association, 1907 to date; and H. D. Simpson, Tax Racket 
and Tax Reform in Chicago (Chicago, 1930). 

8° Professor Seligman, the leading authority on the subject of taxation, summed up the 
whole situation when he said: ‘‘The general Property tax sins against the cardinal rules of 
uniformity, of equality and of universality of taxation. . . . Its retention can 
only through ignorance or inertia.’’ — Essays in Taxation (New York, 1895). 

*t See The Assessment of Real Property in the United S, tates, Special Report of the New York 
State Tax Commission, No. 10 (Albany, 1936); and R. E. Untereiner, The Tax Racket (Phila- 
delphia, 1933), pp. 118-27. 
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been placed upon a scientific basis. It has been made as a rule in 
a political fashion, by assessors appointed or elected for political 
reasons and retaining their power for the same reason. They have 
not been able to make an accurate, just and scientific valuation of 
land itself or of the improvements upon land. 

In assessing personal property on the present basis, a scientific 
method is practically out of the question. In the absence of any 
such possibility, taxing officials have been given practically a free 
hand in valuing the personal property found in every community. 
It has remained within their power to make a high valuation or a 
low valuation, a just assessment or an unjust assessment, to ex- 
empt altogether the favored individual and to assess his neighbor 
to the full limit of the law. 

The possibilities under this system of unscientific assessment of 
real property and absolutely chaotic assessment of personal property 
have not escaped the eye of the practical political machinists. They 
eatly discovered that this system might be used as a means of 
rewarding their friends or punishing their enemies. They soon 
learned and took pains to teach their friends that it lay within 
their power to undervalue property and their enemies discovered 

that it was in their power to overvalue property, not, it is true, 
legally overvalue, yet practically and relatively to other property. 
This power has been used, therefore, to build up the political 
machine by placing under obligations to it lists of favored persons. 
The situation is even worse than this, for so wholly unjust is the 
existing system that an average, common or current undervalua- 
tion of personal property frequently may not be had as a matter 
of right, but must be obtained as a matter of political favor. Thus 
the individual who desires nothing more than to pay his fair share 
of taxes is placed in a position of a suppliant who must beg for jus- 
tice from the political power in control of the taxing machinery.” 

8 The log book of an unscrupulous organization would read something like this: 

1. Widow James: Inherited $10,000. Fixed valuation at $1,000. Three sons. Fixed 
: Be B. Left $10,000. Fixed valuation at $10,000. 
. John Smith. Personal property $25,000; fixed at $2,500. Will vote right. 
. R. D. Personal property $25,000; fixed at $25,000, 


. Wm. J. Manufacturer. Value of plant $100,000; fixed at $50,000. Campaign con- 
tributor. (Continued on next page.) 
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The far-reaching influence of this authority is generally but little 
understood, yet to those who are familiar with the inner workings 
of the political machine the significance of this control over taxa- 
tion can scarcely be overestimated. This power goes into avenues 
and channels which are otherwise unapproachable. It reaches spots 
that cannot be approached in any other way. It terrifies those 
who would otherwise be unterrified. It strikes a certain fear into 
the heart of every man, especially those engaged in a competitive 
business where accurate or just taxation is of prime importance.*? 

In the course of a generation, men learn that resistance to the 
political organization may meet with punishment in the form of 
increased taxation, while quiet neutrality will be rewarded with 
low taxes if desired, or with average taxes if this is asked. The 
precinct captain, or the ward committeeman or some higher power 
who ‘“‘takes care’’ of assessments for his constituents wields tre- 
mendous influence. He and the organization of which he is a part 
readily build up in this fashion lists of friends or favored ones who 
are under obligations to them for lower taxes and who may be 
relied upon either to give support, or at least not to attack them. 
This list of favored friends becomes extremely valuable at the time 
of the primaries or elections when the machine is hard pressed for 
votes and influence. It is, moreover, a secret list to which no one 
outside the machine has access. 

In the case of financially important persons, these lists may be 
further used in case contributions are desired for campaign funds. 
The assessor has in his possession not only the lists of those who 
pay taxes, but what is more important for his purposes, the lists 
of those who would pay larger taxes if the provisions of the law 
were enforced. It is an easy thing for him or some agent of the 
organization to obtain campaign contributions from some of those 
who are exposed to higher taxes. 


6. A. F. Anti-machine. Manufacturer. Value of plant $100,000; fixed at $90,000. 
7. Gas Co. Plant worth $1,500,000; valued at $500,000. $5,000 check. 

D. C. Andersen, *’Tax Collecting as a Fine Art,"’ Commonweal, XI (February 5, 1930), 391- 
93, cites the case of a Pennsylvania precinct-worker who offered to secure voters tax receipts 
if they supported his candidates. 

%8 The Nation, February 5, 1938, cites the case in which the Board of Tax Appeals reduced 
the 1933 valuation of a Chicago newspaper's capital stock from $4,023,619 to $1,447,006; 
Fortune placed the 1933 valuation at $53,600,000. . 
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While this influence operates in a small way throughout many 
communities, it reaches its climax in dealing with the large com- 
binations of capital in the form of corporations. The public serv- 
ice corporations and particularly railroads have been especially 
vulnerable at the point of taxation. The huge investments in city 
utilities and in railroad properties throughout the country make 
the assessment of their property a matter of grave importance, 
while the loose character of the laws regulating the taxation of 
such corporations makes the task of collecting funds all the easier. 
These corporations, in many instances, therefore, become attached 
to the political machine through the taxing power. Other large 
industrial corporations may, for the same reason, ally themselves 
with the dominant party or faction. They may either make direct 
contributions to individuals who are parts of the political machine, 
or they may make their contributions in the more delicate form of 
campaign gifts to the treasury of one party or the other, or both. 
It is unfortunately true that campaigns of both political parties 
upon many occasions in many parts of the country have been partly 
financed by this means. The absence of publicity in regard to these 
contributions has made it a practice all the more likely to arise. 

It is true that the development of a more scientific system of 
taxation with reference to public service corporations, munici- 
palities and the railroads has to some extent eliminated this system 
of graft, but in many places it still continues to be an important 
part of the spoils system. Our whole system of taxation is still 
so loose and unscientific that the fear of blackmail or the desire 
to escape fair taxation makes corrupt use of the taxing power 
only too common. A system which, at its best, makes equitable 
taxation almost impossible, when operated by political machinists 
becomes a brutal instrument of extortion and injustice, swinging 
from confiscation to total immunity, as political expediency dictates. 

No political machine is complete, therefore, without the tax- 
ing power. No political organization can afford to overlook, or 
does overlook, this tremendously powerful weapon. Its intimi- 
dating power is enormous. It makes possible untold tribute upon 
huge aggregations of capital and petty graft upon the whole in- 
dustrial world. It makes it easy to build up a clientele of favored 
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friends. Unsuspected by some, and underestimated by many, tax- 
ation is one of the most powerful weapons in the well-equipped 
arsenal of the ‘‘invisible government.’’ ‘‘The power to tax,’’ said 
Chief Justice Marshall, ‘‘is the power to destroy,’’ and the power 
to administer a loose and unscientific taxing system is not to be 


despised. 
SUMMARY 


The following analysis of the powers of a local boss in a city 
of 100,000 illustrates the scope and method of the fully developed 
system. It is assumed that the boss or machine is in complete con- 
trol of the situation and dominates all lines of organized govern- 
mental activity in the given area, whether municipal, county, 
state or federal. This would involve the control of all these agen- 
cies by the same party and the same faction. Any reader may com- 
pare his own local situation with this outline, making such addi- 
tions, subtractions or corrections as the case may warrant. 

Of the different elements enumerated, one or more may be lack- 
ing or unused in a given situation. One or more may be wholly 
neutralized, or in the hands of a hostile machine, or wholly or 
partly devoted to the public service, and therefore immune from 
spoils influences. Happy is the community where none is known. 
The purpose of this outline is to show a situation in which all the 
varied factors are assembled under one central control. Here the 
full possibilities of the spoils spirit and methods are developed and 
unfolded, subject only to such checks as may be imposed either 
by the moderation of the authorities, or a successful political 
revolution on the part of the community. 

I. Administration. 

A. Pay-roll of say 1500, including municipal, county, state 
and federal patronage, plus positions obtained with pri- 
vate or quasi-public corporations, contractors and others 
seeking or holding political privileges. The time and 
energy of these men and an assessment of perhaps 5 per 
cent on their salaries; surety company for bonding officials. 

B. Administrative Control, city, county, state and federal 
(as far as possible). Of especial significance are: 
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1. Police Department and Prosecuting Attorney — 
yielding tribute from the underworld of vice, gambling, 
bootlegging, racketeering and crime; useful in traffic 
violations, elections and strikes; guaranteeing im- 
munity from prosecution. 

2. Health, Fire and Building Departments — 
useful for rewarding friends and punishing foes; for 
supplying tribute or securing political allegiance from 
those concerned with unsanitary tenements and work- 
shops, fire traps, impure food and drink. 

3. Public Utility Supervision — 
giving large powers over traction, gas, electric light and 
telephone companies, capitalized at say $10,000,000. 

4. Highways (Streets) — 
covering a network of privileges and immunities, 
including street obstruction and occupation. 

5. Education and Recreation — 
giving wide power in favoring localities and persons. 
(See also pay-roll and purchases.) 

6. Relief, Welfare, Charities, Hospitals and Corrections — 
with wide range of favoritism among the unemployed, 
defectives, dependents and delinquents. 

7. Trade Supervision — 
enforcement of a wide range of regulations regarding 
the conduct of business — a sweeping power. 


. Purchases and Contracts. 


Including lands, buildings, machinery, supplies, printing, 
amounting to say $1,000,000 a year. A rate of 10 per cent 
on this amount would yield $100,000. 

. Public Funds. 

Control of $1,000,000 of public money, local and state. 
This would yield opportunities for political loans and 
political banking. 


. Taxation. 


Property valued at say $150,000,000, which might legally 
be valued at $200,000,000 or $250,000,000, giving Oppor- 
tunity for favoritism, or cash collection. 
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II. Legislative Machinery. 
This would include control over the city’s legislative body, 
over the county board, the local members of the state legisla- 
ture, and of Congress. Franchises, street vacations and loca- 
tions, police power ordinances, contracts, bond issues and 
appropriations depend upon this power, and hence large 
revenues and influence have been derived therefrom. 

III. Judicial Machinery. 
Naming of judges; judicial patronage; control of police courts; 
receiverships and court plums; influence on decisions in elec- 
tion, graft and certain industrial cases. 

IV. Election Machinery. 
Power to name election officials and designate polling places, 
to control registration, canvass and count of votes. Power 
to nominate candidates of all parties, frame platforms, elect 
officials, collect and disburse campaign funds. 

V. Favors. 
A long list of favors, accommodations, adjustments, legiti- 
mate and illegitimate, within the power of the boss. These 
touch almost every walk of life, sooner or later. 

The consequences charged to the prevalence of the spoils system 
in party affairs have been of the most serious character. They 
include the breakdown of representative government over large 
areas and long periods of time; the destruction of the party system 
itself in cities and elsewhere through bipartisan combinations 
which supplant the opposition and rivalry of the parties; enormous 
waste and inefficiency in the conduct of the government; failure 
to protect industrial and political democracy; obstruction of com- 
prehensive and constructive plans for social and industrial better- 
ment. Some of these, it must be conceded, are defects character- 
istic of modern democracy or of modern government in general; 
others are peculiar to the rapid development of social and industrial 
conditions in our country. But there still remains a formidable 
atray of counts against the operation of the spoils system in our 
political life.* 


% On offsets to spoils, see below, Chapter XX. 


CHAPTER XII 


Roots of the Spoils System 


HE causes of the growth of the spoils system are complex. 
There is no single and simple reason that will account for the 
pathological conditions that have arisen in our political life. 
Some of the reasons lie on the surface of things, and for others we 
must dig down deeper into the soil of national characteristics, 
and into the social order itself. 

Two great facts of our national growth stand out as conditions 
which would try the temper of any governmental system. These 
are the rapid territorial expansion of our country and the rapid 
growth of its population. Within the limits of a century our 
population has increased from twelve million to over one hundred 
and twenty million, and at the same time this population has been 
spread over a vast geographical area. This expansion has involved 
great readjustments of economic, social and political life which 
must always accompany a migratory and expansive movement of 
this character. It has imposed a tremendous strain upon the flexi- 
bility of the government, testing to the utmost its organization 
and its functions. At the same time, such a movement, intensely 
absorbing in its activities, distracts the attention of the population 
from the problems of government to those of the conquest and 
exploitation of nature. The isolation of the communities, the 
preoccupation of individuals and the shifting of movements within 
the nation tend to prevent the formation of mature public opinion 
on questions of public policy. These difficulties, to be sure, are 
not insuperable, but they are formidable; and they can be ovet- 
come only by an expenditure of greater energy than would be 
necessary under ordinary conditions. Similar difficulties have not 
been encountered by such nations as Germany, France and England. 

255 


256 THE AMERICAN “PARTLY SS 1522 


During the last fifty years our problem has been still further 
complicated by the tremendous concentration of population in 
urban centers.’ The urban population of the United States in 1790 
was 130,472, Of 3.4 per cent of the total population. In 1850 the 
urban population was 289,758, or 12.5 per cent of the total popu- 
lation. Then began the enormous urban movement. By 1880 the 
urban population was 14,772,438, or 29.5 per cent. In 1890 the 
urban population was 22,720,223, or 36.1 per cent of the popula- 
tion; in 1900, 30,797,185, or 40.5 per cent of the total population. 
In 1910 it reached the figure of 42,623,383, or 46.3 per cent of the 
total population; in 1920, 54,816,209, or 51.9 per cent; and in 1930, 
68,954,823, Of 56.2 per cent. 

The rapid growth of these great centers of population imposed 
burdens upon city governments which they were unable to carry 
and under which they broke down. Furthermore, in great metro- 
politan communities many of the citizens most likely to be inter- 
ested in civic reforms moved out of the city limits into the suburbs 
where their influence in politics operated in a much smaller sphere. 
The growth of the city also decimated the rural district from which 
its population was in great part drawn, and these rural sections, 
in turn, were subjected to the strain of depopulation. The break- 
down of city government and the degeneration of many rural 
governments profoundly affected the state government and helped 
to bring about subnormal political conditions there. The enormous 
plunder in the capture of cities made them centers of the spoils 
system and materially helped to confuse and demoralize the politi- 
cal situation throughout the land. Thus the corruption of certain 
tural districts in communities in northern New York and New Eng- 
land, combined with the corruption of great centers like New York, 
Boston and Philadelphia, brought about the condition which was 
the exact formula for the growth of the spoils system. Without 
the disturbing influence of this urban concentration and rural loss 
of population, the problems of American government would have 
been far more simple and easy to solve. 

A further condition complicating the situation was the hetero- 


? National Resources Committee, Our Cities: Their Role in the National Economy (Government 
Printing Office, June, 1937). 
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geneity of population. The great immigration movement begin- 
ning about the middle of the nineteenth century gave us a cos- 
mopolitan population recruited from Ireland, Germany, the Scan- 
dinavian Peninsula, Italy and, later, from the eastern nations of 
Europe. The cooperation of these different races was inevitably a 
difficult problem from every point of view — the economic, the 
social and the political. It is, of course, inevitable that the for- 
mation of a common political consciousness and of a common 
agreement upon questions of public policy should be more difficult 
in proportion as the population is more diverse and easier in pro- 
portion as it is more homogeneous. Each race brings its own stand- 
ards, customs and ideals and these must first be blended before a 
common understanding can be reached. In the meantime, appeals 
to race pride and race prejudice will be made with more or less 
success by various interests, selfish or unselfish as the case may be, 
and in this way the day of reaching a consensus will be so much 
delayed. 

This does not involve any reflection upon any particular race, 
but is merely the statement of the simple fact that it takes time 
for strangers to reach a common understanding. As a matter of 
fact, many of the newly arrived people rendered signal service in 
the development of our national life. For example, the German 
immigrants and the Irish were intense Unionists and without them 
it is doubtful whether the Union could have been preserved.’ In 
the long run, this blending of races may result in a higher and finer 
type of race stock than any of its constituent parts, but in the mean- 
time the possibility of misunderstandings offers a fertile field for 
the spoilsman and the political leader whose stock in trade is an 
appeal to, or a combination of, selfish and private purposes. An 
analysis of great urban communities like New York, Chicago, 
Philadelphia and Boston shows that the party machine is strongest 
in the areas where there is the largest percentage of foreign-born.* 

It must be remembered that this rapid territorial expansion and 
the growth under urban conditions, with a mixed population, 


2 See W. E. Dodd in American Historical Review, XVI, 787, showing that the election of 
Abraham Lincoln was due largely to the support given by the newly arrived immigrants. 

3H. F. Gosnell, Machine Politics: Chicago Model (Chicago, 1937), p. 109. The coefficient of 
correlation between straight party voting and the percentage foreign born was .66. 
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were made at the time of the greatest influence of certain theories 
fixed upon our population during the period of the Jacksonian 
democracy. One of these was the idea of rotation in office already 
discussed in previous chapters. As was there stated, rotation in 
office was originally applied only to elective positions and was 
designed to prevent permanent tenure of office with a possible 
relapse into hereditary government. In the Jacksonian era, how- 
ever, the policy of rotation was applied to all positions, adminis- 
trative as well as legislative, and the political maxim ‘“To the vic- 
tor belong the spoils’’ was definitely adopted as a party principle 
and a public policy. That this idea should have been adopted just 
before the enormous expansion of the duties of government began 
was extremely unfortunate, for it placed the whole growth of 
cities particularly and of all branches of government under the 
influence of the spoils philosophy. While this idea of rotation 
in office doubtless served a useful purpose in its day by preventing 
the establishment of bureaucratic government, its effect upon the 
later growth and development of governmental service was perni- 
cious in the extreme. At the very moment when expert servants 
appointed on a permanent basis were most necessary, the policy 
of rejecting the expert and permanent servant of the public was 
definitely fixed. 

Equally damaging was the policy also adopted at this time of 
electing as many public officials as possible. In the early days, 
the ballot had been an extremely short one. But at this time the 
plan of electing by popular vote a long list of administrative offi- 
cials was put into force as a means of securing greater popular con- 
trol over the government. At the time this plan was adopted, it 
may have had that effect, but as in the case of the spoils system, 
the effect of this plan was generally detrimental because it occurred 
at the very time when the number of officials began to increase, 
particularly in cities. The effects of the wholesale elective process 
were seen later in the confusion caused by the independent election 
of long lists of coordinate officials and by the consequent destruc- 
tion of governmental responsibility. It has taken a generation to 
break the force of this idea and the opposite practice has not yet 
been fully established. The widespread movement for a short 
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ballot has found quickest expression in cities, but in states and 
counties it has made hardly an impression. 

A further cause of difficulty has been the weakness of the admin- 
istration in the beginning of our government. In their fear of a 
monarchy the founders of our government gave the executive little 
strength in the several states, although the office of President was 
materially stronger than the contemporary state governor. For 
the first generation, the popular theory was that the executive 
branch of the government was something to be feared and dis- 
trusted; and, in view of the strong leaning toward monarchy on 
the part of many conservatives, it is not surprising that this idea 
lingered in the public mind.‘ Under Jackson, the power of the 
executive was revived as far as public leadership was concerned, 
but the administration as such was fatally weakened by the adop- 
tion of the spoils idea. By a curious coincidence, the same influ- 
ences that created ‘‘King Andrew’’ with autocratic political power, 
at the same time assailed the principle of expert and permanent 
service. The rehabilitation of the executive power in the Jackso- 
nian period, as seen alike in the national, state and local govern- 
ments, did not mean the organization of a powerful administrative 
service, but rather the exaltation of the executive power in terms 
of political leadership and of legislative strength. This tradition 
of suspicion toward the administration continued for many years 
and its practical effect in all forms of government was to prevent 
the building up of efficient public service. This gave our adminis- 
tration its political character, the looseness, laxness and inefh- 
ciency which made it so adaptable to the later purposes of the 
more predatory spoilsmen.° 

Under quickly changing conditions, the powers and duties of 
the administration were bound to expand at a very rapid rate, 
and the politician took full advantage of it, relying upon the pub- 
lic prejudice against the creation of expert public service. It is 
only within the last generation that this idea has been overcome 

41. Lipson, The American Governor: From Figurehead to Leader (Chicago, 193 9). 

5 See F. J. Goodnow, Politics and Administration (New York, 1900), for an interpretation of 


the boss's power in terms of lack of official responsibility in government. See also Elihu Root, 
“The Function of Political Parties as Agencies of the Governing Body,"’ in Addresses on Gov- 


ernment and Citizenship (Cambridge, 1916), p. 20. 
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and that the opposite practice has slowly been adopted. The long- 
continued campaign for the merit system has had a profound effect 
in modifying the public idea of what “‘administration’’ should 
be, and the citizen is now coming to see that a strong administra- 
tion is the surest defense against exploitation by the political 
machine or by private interest. 

Furthermore, the conditions of modern life are such as to force 
upon the community the idea of expert service.° It becomes clear 
that the work of the engineer, the chemist, the bacteriologist, the 
technical inspector can no longer be performed by any one not 
specially trained for that work. The need for special services and 
the appearance of men with the special training to meet them have 
combined to create a new public sentiment that will soon close 
the door upon the spoilsmen in the great structure of public admin- 
istration. 

American public life has suffered severely from the lack of a 
tradition of public service on the part of men of wealth and leisure. 
During the first generation of our national life, conspicuous work 
was done by men of this type. Their aristocratic tendencies, how- 
ever, led to the overthrow of this system and the obligation to 
public service has only slowly revived. The generation following 
the Civil War witnessed a great expansion of business and a remark- 
able absorption of energetic men in the work of trade develop- 
ment. It was also a period of sharp conflict between private inter- 
est and public interest, so that men of wealth and leisure often 
found themselves arrayed against the government and, therefore, 
unable to cooperate heartily with the common enterprises as a 
whole. Thus the community has lost the valuable services of the 
types that in England, France and Germany have contributed much 
to the solution of governmental problems in those countries. On 
the other hand it must be recognized that aristocratic traditions 
in Great Britain have made it difficult for non-aristocrats to rise 
in politics.” 

A fundamental cause of this condition must be sought deep 


°L. D. White and T. V. Smith, Politics and Public Service (New York, 1939), Chap. IV. 

7H. J. Laski, ‘‘The Personnel of the English Cabinet, 1801-192.4,"’ American Political Science 
Review, XXII (February, 1928), 14-20. Since the Labour party has become the second largest 
party in Great Britain, more non-aristocrats have risen to power. 
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down in the soil of industrial and social conditions of which poli- 
tical life is a part. The lack of proper organization of governmental 
machinery and the lack of sufficient public interest to insure effec- 
tive political action are themselves the result of some underlying 
cause. The graft and spoils system may be explained by defective 
organization and public apathy, but the inquiring mind will still 
ask why there is not an adequate organization, and why there is 
not a livelier public interest in the affairs of the community. 
Unquestionably one reason for the development and power of 
the spoils system in the United States is the wide discrepancy be- 
tween the industrial and the political balance of power.* The 
“equilibrium’’ between property and political power, to which 
Harrington referred years ago in his Oceana, powerfully affects 
the character of every government. It is difficult to maintain a 
genuine political democracy in the face of oligarchy or of aris- 
tocracy in the industrial world, for economic power inevitably 
tends to translate itself into political power. It is quite clear that 
if a few men own all or most of the property, while the mass of 
the people have all or most of the votes, disturbance and corrup- 
tion are bound to ensue. Those who control the property will 
inevitably try to turn their dollars into votes and their property 
into political power. The substance of wealth will not be content 
with the shadow of power. Under these conditions, political cor- 
ruption will continue to exist until industrial oligarchy has crushed 
out effective opposition to its control over the agencies of govern- 
ment; until it has made democracy a shell, preserving its forms but 
destroying its spirit and essence; or until democracy has definitely 
established control over great combinations of wealth and placed 
them in a position where they cannot challenge the popular will. 
This antagonism disturbs the political as well as the industrial 
world. It is the irrepressible conflict of our day beside which 
all minor questions are dwarfed into insignificance. The party 
system cannot be understood without observing the effort of 
certain groups of concentrated wealth with only a few votes to 


8 See the notable chapter LIX in Lord Bryce’s Modern Democracies (New York, 1921), on 
“The Money Power in Politics’; also his comparative estimate of the power of wealth in 
the United States, II, 454. See also A. B. Cruikshank, Popular Misgovernment in the United 
States (New York, 1920); and C. F. Adams, Chapters of Erie (New York, 1886). 
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control a democratic form of government in which there are many 
votes. 

We must take cognizance of the fact that the limited franchise 
of the Fathers has been greatly widened, while the wealth and 
financial control of the nation have passed into fewer hands. The 
control of huge industrial interests centers in extremely small 
groups of men, and these men in large measure dominate and 
direct the industrial life of the country.® None of the great special 
financial interests, endeavoring to obtain or maintain some special 
privilege, is primarily interested in the use of patronage to build 
up a political machine; they are not primarily interested in the 
tribute levied on vice and crime; they are not primarily interested in 
the use of public funds for political purposes; they are not ordi- 
narily interested in the plunder derived from public works. Those 
who hold some special privilege are interested, however, in the 
control over legislation, administration, judicial interpretation, 
taxation. And in order to obtain this control over lawmakers, 
executives and courts, it is necessary to tolerate incidental and 
often objectionable developments of the party system. In order 
to maintain the system by which they benefit, they must permit 
a certain profit to the political pirates who man the ship. They 
may, and unquestionably do, hate and despise these tools, who are 
willing to pilfer and plunder the public in order to maintain a 
political machine. They recognize the moral debasement involved 
in connection with tribute upon vice and crime in our great cities: 
they recognize the humor and tragedy in the political management 
of institutions; they appreciate even more keenly than the average 
citizen the inefficiency of our city, state and national government 
when administered by these groups of modern spoilsmen. But in 
order to obtain what they want, which is control over the machin- 
ety of the government, they must permit their agents these inci- 
dental profits, these minor spoils that go to fill the pockets of the 
political bosses and bosslets who do their bidding. The great 
utility corporation, whose power will enable it to prevent adequate 
rate regulation and thereby to make, let us say, an annual profit 


one A. Berle, Jr., and G. C. Means, The Modern Corporation and Private Property (New York, 
1932); Lincoln Steffens, Autobiography (New York, 1931). 
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of from five to ten millions of dollars, cannot afford to war with 
the Democratic boss or the Republican boss for having too many 
men on the public payroll. Privilege-holders cannot afford to 
remonstrate with the Democratic or the Republican boss because 
of the impropriety of collecting money from gambling, prostitu- 
tion or crime in cities, for this very tribute helps to maintain the 
organization which controls the government which makes the 
privileges possible. They cannot afford to enter into a controversy 
with the Republican boss or the Democratic boss who profits by 
scandalous contracts in the field of public works, by printing jobs, 
by paving scandals, by state capitol buildings or by government 
supplies, for this plunder is the perquisite of men who control the 
organization that controls the power that permits the making of 
the millions. So they must tolerate inefficiency, spoils and corrup- 
tion by bosses and machines because through these organizations 
they are enabled to capture and control the government and thus 
secure by virtue of wealth what they could not obtain by virtue 
of votes. On a larger scale certain interests desiring types of pro- 
tective tariff were not inclined to question too closely the political 
methods of their allies, if ‘‘results’’ were obtained. It cannot be 
presumed that all persons of great wealth are interested in preserv- 
ing the spoils system. On the contrary many of them are bitterly 
opposed to it and struggle against its tendencies. But it is idle to 
ignore the intimate connection often found between concentrated 
wealth and political corruption.” 

It is not necessary, and it is historically incorrect, to assume 
that this system has been built up consciously and designedly for 
the purpose of obtaining control over the government. The fact 
is that most of the system was in existence before the great indus- 
tries grew to anything like their present power.!! The spoils sys- 
tem took its modern form, as far as patronage is concerned, in the 
days of Andrew Jackson, while the graft system developed when 
cities sprang into something like their modern proportions, in 
the years immediately following the Civil War. Finding the spoils 


10 Matthew Josephson, The Politicos (New York, 1 938). s 

11 See Gustavus Myers, History of Tammany Hall (New York, 1917); H. L. McBain, DeWitt 
Clinton and the Origin of the Spoils System (New York, 1907); and D. R. Fox, The Decline of Aris- 
tocracy in the Politics of New York (New York, 191 9). 
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and the graft system in existence, certain interests have utilized to 
the full its enormous possibilities; they have organized it; they 
have systematized it; they have standardized it; they have placed 
it upon a business basis comparable with other parts of the great 
industrial machine that business enterprise has built up. The vice 
trust, the gambling trust, the jackpot, the bipartisan alliance, the 
boss are all devices to systematize and organize what was formerly 
individualistic, anarchistic, unrelated political activity. Instead 
of an indefinite number of minor lords of gambling, it has been 
found more economical and efficient to syndicate gambling in a 
great city. Instead of allowing individual members in the leg- 
islature to carry on a guerrilla warfare, each man for himself against 
corporations, it has been found more economical and efficient to 
systematize and organize this peculiar industry into definite under- 
standable form. Instead of having two political parties, or two 
machines fighting each other, in a competitive way, it has often 
been found more economical and efficient to institute a working 
agreement between them to limit the field of warfare, to prevent 
the destruction of the system, to underwrite the interests of all 
concerned. 

It may be said that the struggle for industrial and political 
democracy, far from being confined to the United States, is com- 
mon to all modern states; but the characteristic features of the 
spoils system are peculiar to our government. Why not a spoils 
system in Switzerland, France or England? 

Among the causes for the absence of spoils in Great Britain 
should be mentioned the lack of a frontier atmosphere, the limited 
natural resources of the British Isles, the aristocratic tradition 
which includes the monopolization of the higher civil service 
positions by the graduates of the older universities and the virtual 
prohibition of candidatures on the part of election agents of the 
older parties, the absence of immigrant groups demanding recog- 
nition in the form of public offices, the prohibition of all candi- 
datures by civil servants, and the concentration of responsibility 
in the cabinet. Conservative and Liberal patty agents who do all 
the work that precinct captains and ward committeemen do in the 
United States are forbidden by unbreakable traditions to run for 
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elective office themselves, to expect any appointive governmental 
positions, or to look for any compensation outside of their some- 
what meager salaries paid by the party.” 

Another and a deeper reason for the spoils system in America is 
that the prodigality of nature and a favorable geographical posi- 
tion, rendering us almost immune from war, have enabled us to 
avoid organization and mobilization either for military or for other 
social purposes. There has been no great pressure for military or 
naval establishment with that tightening of the collective machin- 
ery which such events are likely to cause, and of which Germany 
has given so amazing a demonstration. On the other hand, mil- 
lions of acres of free land and the mineral wealth of an untouched 
continent long eased the otherwise urgent demands for govern- 
mental organization and action to meet the problems of social and 
industrial justice. The governments of states like Germany and 
England have been compelled for generations to face the problems 
of poverty and social distress from which we thought that we were 
free. Free land was our answer to poverty and unemployment for 
many years, with even free gold for the more fortunate pioneer. 
The tremendous shock of the Civil War was necessary to complete 
our national unity, but a generation of feverish economic activity 
and political apathy followed. The lofty war spirit of sacrifice 
was succeeded by a reaction toward private interest, and none of 
the military organization and efficiency of the national govern- 
ment, purchased at such appalling cost, was transformed into civil 
efficiency and organization. On the contrary, civil corruption and 
scandal followed with sickening rapidity. A similar reaction 
followed the idealism of the World War. 

Out of all these varied forces came the party system as it has 
been here described — a resultant of many influences playing upon 
American public life. Our great territorial expansion, our vast 
increase in numbers, the amazing urban concentration of popu- 
lation, the heterogeneity of our population, the adoption of the 
spoils idea in the Jacksonian era, the long list of elective offices, 


2 HF. Gosnell, Why Europe Votes (Chicago, 1930). On the reasons for the absence of spoils 
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the traditional suspicion of strong administration and its conse- 
quent weakening, the absorption of men in industry after the Civil 
War, the unfriendly attitude of many city dwellers toward the 
moralistic and Puritanical legislation forced upon them by rural- 
dominated lawmaking bodies, the naive faith of these lawmakers 
in the power of positive legislation to change our habits, the lack 
of well-defined traditions of public service and obligation, freedom 
from military and industrial pressure — all these combined to 
create a spoils environment of the familiar type. The spoils idea 
was well established before 1850, but its disastrous consequences 
did not become evident until there was placed upon the govern- 
ment the heavy strain of vastly greater duties. The havoc wrought, 
especially in cities, by the direct application of the crude principle 
that the public service belongs to the dominant party, and the 
party to the ‘‘machine,’’ aroused the public to the fearful dangers 
of the situation and sounded the alarm. But the lingering ‘‘spoils 
idea’’ permeated the public mind, and the desired change of con- 
ditions is coming only slowly and with the very greatest difficulty. 
Over seventy years have elapsed since the Tweed exposé startled 
New York City and the whole nation, but the battle still rages. 

It may be asked: Who profits by the workings of the spoils 
system? In whose interest or by whose sufferance does it endure? 
How shall we account for the tenacity with which this apparently 
indefensible order of things clings to its hold upon our public 
affairs? 

None of the genuine interests of any political party is perma- 
nently advanced by spoils methods. At the point where the spoils 
system is strongest — in cities and states — the parties are actually 
weakest, and in fact in many instances in cities the national parties 
have been excluded by law from the local ballot. Our parties are 
primarily national parties, but it is precisely in the national field 
that the spoilsmen have been severely, although by no means 
effectively, checked. The climax of the spoils system in party 
affairs is the bipartisan combination in which party differences are 
merged and the party really vanishes. The enormous profits to 
the spoilsmen make it eminently desirable that warlike tendencies, 
except in the common cause against the “‘outsider,’’ be restricted, 
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and the area of conflict limited. The apotheosis of spoils methods 
in the party is the elimination of party differences altogether, the 
cessation of the conflict of principle and policy, commonly char- 
acteristic of the party system. Jobs and graft and spoils do not 
make the party possible; the party makes them possible, and it 
is often unmade and undone by the very opportunities afforded its 
notorious partisans. 

It may be maintained that certain groups or classes profit by 
the perpetuation of spoils methods; that they use the spoils machin- 
ery to obtain privilege and immunity on a huge and profitable 
scale; that these forces protect and defend spoilsmen in order to 
continue the exploitation of land and labor, out of which vast 
fortunes are built and enormous revenues coined. 

On the whole, however, a spoils regime is not favorable to legit- 
imate industry and trade. The field of special privilege is neces- 
sarily small, and those outside this little area are not favored. The 
smaller producers and tradesmen have not been a part of the system 
or its beneficiaries. On the contrary, they have been in many in- 
stances its earliest victims. ‘‘Jackpots’’ have not helped them, 
but have given advantages to their competitors on the basis of their 
financial size and their political unscrupulousness. In many in- 
stances, smaller stockholders in the spoils combination have dis- 
covered that they were really pulling out of the fire the chestnuts 
of the ‘‘insiders’’ who controlled the springs of action, and profited 
by the results of others’ efforts. 

Uncertainty in policy and unfairness in method are weak foun- 
dations for trade, and in the long run both expensive and dangerous. 
The spoils brand upon a tariff, a timber law, the industrial code 
of a state and the police ordinances of a city does not inspire public 
confidence in their durability. In the end, adjustment must be 
made. In comparison with social and industrial policies, based 
upon broad foundations of integrity, maturity of deliberation and 
soundness of administration, the spoils product is incomparably 
inferior — an expensive substitute for genuine policies. 

After all; the chief beneficiaries of the spoils system have been 
a few persons who have amassed fortunes under its flag. A small 
number of political bosses and industrial magnates under this 
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regime have been able to reach the heights of wealth and power 
at heavy cost to their fellow men. But only a few have been helped. 
The great mass of the citizens have suffered. 

Nor can the party system or the spoils aspect of it be charged 
with all of the evils arising from the struggle for industrial con- 
trol. The modern struggle has cut across all the strands of social 
life, has weakened or destroyed established standards of action 
and set up others in their stead. It has profoundly affected the 
whole mores of our day, social in the broader sense of the term, 
as well as political in the narrower.'* Politics presupposes certain 
established customs, certain ideas of right and wrong; but if these 
are confused or lacking, the political group suffers just as other 
groups suffer in the period of transition. Industrial ethics, legal 
ethics, medical ethics, social ethics have all been sadly confused 
by the rapid changes in industrial and social processes and organi- 
zation; '* and political ethics, standards and methods have been 
affected by the same general tendencies. 

We must recognize that often those who have participated in 
the processes of political corruption have been rated among the 
strongest, the most intelligent, and sometimes even the most hon- 
est in the community. They have found themselves enmeshed in 
a system from which there seemed to be no easier way of escape 
than the muddy and malodorous one of bribery and corruption. 
But graft and corruption were not peculiar to the political system. 
They were found widespread in the business and labor worlds 
where the earlier standards of honor and fair play were often rudely 
shattered in the processes of consolidation and in the vast new 
economy of modern trade. Corrupt practices were as common 
in industry as in politics; that is, corrupt in the sense of being 
unusual, uncommon, contrary to the earlier code of business con- 
duct.1® 

13 Cf, R. C. Brooks, Corruption in American Politics and Life (New York, 1910); E. A. Ross 
Sin and Society (Boston, 1907); and D. Loth, Public Plunder: A History of Graft in America (New 
York, 1938). 

“See J. H. Tufts, The Real Business of Living (New York, 1918); and ‘“‘The Crises of 
Democracy,’ Annals of the American Academy of Political and Social Science, CLXIX (September, 
1933); also J. T. Flynn, Graft in Business (New York, 1 931). 
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The vigorous men who were found in control of large-scale 
industry often stopped at nothing. They were little restrained by 
codes of laws, whether enacted by the state or proceeding from 
any other group, if these rules came across their path in their 
struggle to destroy competitors or to extend trade and profits. 
The unwilling legislature, the stubborn competitor, the corrupt 
labor leader, were all so many obstacles to be brushed aside — to 
be bought out and removed from the pathway. 

The party weakness was symptomatic of a community weak- 
ness, a tendency to obtain by favor, influence or money — what 
could not be obtained in strict accordance with the established 
codes of action. Thus business espionage, corruption of purchas- 
ing agents, purchase of trade secrets or lists, squeezing of com- 
petitors, underselling through local price cutting, inaccurate label- 
ing, carelessness as to weights and measures and standards and 
specifications, and a long series of unfair trade practices led to the 
conclusion that political obstacles were likewise to be brushed 
aside or bought away, regardless of what might be indicated by 
the codes or customs of the times. Likewise, blackmailing, extor- 
tion, graft and corruption in the labor world developed on a large 
scale, the measure of which was taken by the country from time 
to time. Notable illustrations are seen in the recent revelations 
in New York and Chicago, showing collusion between labor 
leaders, contractors, politicians, bankers and material men. Graft 
in business, graft in labor, graft in politics were all intimately 
associated, for they were all parts of the same social and economic 
process; all sprang from the same environment. The observer of 
political affairs could not fail to note the presence of two stand- 
ards of political judgment: the one conventional, hostile to all 
forms of graft, favoritism and corruption; and the other much 
more tolerant toward practices theoretically condemned. 

From the class point of view, there were also factors of great 
significance during the period of industrial expansion. The middle 
class was increasing in numbers but was poorly organized, while 


New York and other states. Cf. Virginia laws of 1906, Chap. 260. See also F. R. Kent, Politi- 
cal Behavior (New York, 1928), Chap. XXVIII; Walter Lippmann, Drift and Mastery (New 
York, 1917), Chap. I; and H. F. Gosnell, Boss Platt (Chicago, 192.4), Chaps. I, XIV. 
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the commercial group, especially large-scale business, was very 
greatly strengthened. The labor group was just coming into a 
position of strength, but not yet politically conscious and active, 
and often infested by parasitic grafters. Middle-class standards, 
the product of earlier conditions, were universally agreed to in 
theory, but were not universally applied either by business or by 
labor.!® While nominally they remained in effect, in practice they 
were often quietly disregarded by either the enterprising promoter 
on the one hand, or the business agent on the other. The boss 
and the machine were found to be convenient agencies for the 
brokerage of privilege or immunity as the case might be, and they 
were readily taken over by the large interests whom they could 
so readily serve. The offensive and defensive alliance of the power- 
ful business machine and the powerful political machine proved 
too strong for the community in only too many cases, and broke 
through the thin line of public defense, weakened in a transition 
period by many subtle social and economic causes, as well as by 
political traditions hostile to vigorous government and adminis- 
tration. 

As to the actual working of the spoils system, it may be truth- 
fully said, ‘‘The half has never been told.’’ The sordid features 
of the system have been understated rather than overcolored. His- 
tory will paint the picture in still more lurid colors than have yet 
been used. It will not be assumed that the ‘‘grafters’’ or the “‘poli- 
ticians’’ were a type apart from their kind, but they will be treated 
as patt of a common form of social life. The ‘‘grafters’’ include 
all those who were willing to accept the advantages of the social 
inheritance, and assumed none of its responsibilities, or who took 
more than they gave. In business, in labor, in politics, an under- 
lying spirit was often seen, shifting to others the heavy burdens of 
social responsibility, refusing the labor of democratic cooperation 
in the great fellowship of democratic society. 

It may be asked, then, how under such a system it is possible to 
catry on the ordinary governmental functions of order, justice 
and public welfare. The answer is that the real governor in 


"6 See the interesting studies by Sinclair Lewis in Main Street (New York, 1920), Babbitt 
(New York, 1922) and It Can't Happen Here (New York, 1935) 
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America is not the party, powerful as it may seem, or its rulers, 
however imposing their rank and station and apparently illimit- 
able the range of their power, but public opinion, which dominates 
all political parties, and all politicians and leaders. When the 
public is sufficiently insistent, its will prevails; when public senti- 
ment is clearly and sharply defined, opposing parties compete with 
each other in feverish haste to be the first to express or to execute 
the public’s will. This is the paradox of American politics which 
many foreign observers and many pessimistic Americans have not 
seen themselves. The truth is that we govern through parties, 
but often against the party’s will. They are master in some things 
upon the fundamental condition that they shall obey the public 
will when the public speaks. The personnel of candidates or the 
type of legislative policy proposed may not represent at all the 
desire or the hope of the spoils group. Nevertheless, we observe 
this group, sometimes with an admirable show of cheerfulness, 
nominating and electing the undesirable candidate, enacting the 
unwelcome bill, and enforcing the obnoxious law. The real sover- 
eign is public opinion, and when that voice is heard, all parties 
stand at attention and salute their superior officer. They do not 
surrender their system, but they yield on the specific occasion to 
the specific command of their undisputed sovereign. Over and 
over again this significant phenomenon may be observed in city 
councils, in the legislatures of states, and in the halls of Congress. 
When the general public is indifferent, a powerful interest group 
may often overcome a political group. Agriculture, or labor, or 
business, or the Anti-Saloon League, or women, or others may 
persistently besiege the party until capitulation follows.'’ The 
most stubborn resistance is that made when the special interest 
of the party organization, as in the case of civil service reform, is 
involved, or that of some close party ally is granted; but even here 
the party will not battle to the death, but will yield, slowly per- 
haps and not willingly, to powerful pressure by determined men. 
Not only is this true, but within each party group there are a 


7 P. H. Odegard, Pressure Politics, the Story of the Anti-Saloon League (New York, 1928); 
H. D. Lasswell, et a/., Propaganda and Promotional Activities: An Annotated Bibliography (Min- 
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number of party patriots who oppose the tendencies of the ‘‘spoils 
system’ both in the narrower and in the larger sense in which that 
term is used. High-minded men and women are found in all party 
organizations, and their voices must be heard. They struggle to 
raise the level of party action and improve its standards, to better 
its morale. And from time to time they are aligned in support of 
measures of distinct public interest and advantage. If the only 
influence in political parties were that of the exploiter or of the 
patronage brokers, the party course might be far different. But in 
truth the final action of the party is a resultant of the action of 
many diverse and competing forces — a compromise which is a 
balance of opposing forces. 
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State Nominating Systems 


NE of the most important functions of the political party is 
the selection of public servants filling various official posi- 
tions, either by election or by appointment. In no country are 
there as many official places not under some form of merit system, 
and in no place is so large a part of the time and energy of the party 
managers and leaders, as well as of the rank and file of the party, 
consumed in the task of selecting the personnel of the official serv- 
ice. Accordingly a careful analysis of this process of the party is 
indispensable to an understanding of the nature and function of the 
political party. 

The subject may be divided into three main parts: nominations; 
elections; appointments. As indicated in an earlier chapter, ap- 
pointments are largely the work of the inner circle of the party 
organization. In nominations the organization shares its power 
with the voters of the party or at least submits its results to them 
after a fashion, and in the electoral process the party must reckon 
with the entire voting constituency. Yet in all cases the process 
is one of the choice of the personnel of government largely through 
the party groupings. 

The number of elective offices usually selected upon party lines 
is very large — probably exceeding some 800,000.’ This list is 
made up as follows: 
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Many of these offices are regularly filled on a strictly partisan 
basis. These offices form the backbone of the active party force. 
Filling them is one of the regular tasks of the party organization, 
and one which occupies a large part of its time and energy. 


NOMINATIONS 


European observers are always impressed by the elaborate legal 
and party machinery which is employed in the United States for the 
purpose of making nominations for elective offices.” They are used 
to much simpler devices for limiting the choices of the party voters 
and they find it hard to understand why such technical procedures 
are necessary in America. A petition signed by a few voters or a 
decision by a local party association is all that is usually required 
to make a nomination in a European democratic country.* For- 
eigners have to be told that American nominating methods are 
the product of the country’s historical traditions, faith in demo- 
cratic dogmas and positive law, and peculiar social and political 
conditions. 

In the early period of our history the nominating process was a 
relatively simple one. The number of elective offices was very 
small, and the number of voters was not very large, judged by pres- 
ent-day standards of suffrage. Means of communication and trans- 
portation were poor, and party affairs were largely in the hands of 
a very few. At this time local nominations were often made either 
by the announcement of the candidate himself, or by his friends, 
or perhaps at a meeting called for the purpose.* Where there were 
elective state offices — and in many cases there were not — the 
legislative caucus of the party presented the party candidates for 
governor or other state position. At the end of a generation, how- 


for this type of information. Some careful studies have been made of units of government in 
the United States but these fail to reveal how many elected officers are chosen from each unit. 
In many cases a unit has no elective officers. See W. Anderson, Units of Government in the United 
States (Chicago, 1934); and Illinois Tax Commission, A¢las of Taxing Units (Springfield, 
Illinois, 1939). 

* Dennis Brogan, Government of the People (New York, 1933). 

* E. M. Sait, “Nominations,” in Encyclopedia of the Social Sciences, XI (New York, 1933), 
30 a9) 


*F.W. Dallinger, Nominations for Elective Office (New York, 1897), gives a good account of 
early nominating methods. 
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ever, the legislative caucus lost its hold upon the public favor and 
rapidly declined. After passing through the transition stages of 
““mixed’’ or “‘mongrel’’ caucus, made up partly of legislators and 
partly of delegates, it took new form in the nominating conven- 
tion. This process was completed in the states about 1820. The 
convention was regarded as a material advance over the older legis- 
lative caucus, and undoubtedly was at that time a more democratic 
method of party nomination than that which it succeeded. 

With the Jacksonian Democracy the number of elective offices 
was materially increased, and the importance of the nominating 
machinery became greater than ever before, both in the state and 
in the localities. Under the spoils system the number of appointive 
offices was also very largely increased. The principle of adult 
(male, white) suffrage was also recognized at this time, and the 
number of voters was enlarged. No serious suggestions of change 
in nominating methods were made for another generation, how- 
ever. 

After the Civil War the scandalous corruption in the great cities 
like New York, to say nothing of states and local governments led 
to the demand for various forms of adjustment of the nominating 
procedure in the great parties.” From California to New York 
arose the cry for some more effective procedure in the nomination 
of party candidates, some method that would put an end to the 
fraud, bribery, trickery and corruption that had come to be charac- 
teristic of the nominating methods in many parts of the country. 

In surveying the field of primary legislation, certain broad tend- 
encies are apparent. The most striking feature is the gradual regu- 
lation by law of the affairs of what was originally regarded as a 
purely voluntary association. Step by step the advance has been 
made until the party is now almost completely encompassed by 
legal restrictions, often of the most minute type. From the optional 
statutes, first respectfully tendered to the party, the legislatures 
advanced to the passage of mandatory acts for special localities. 
From local laws the legislatures went on to cover the entire state 
with a network of regulations which now envelops the party. 

But the primary movement did not stop with the legal regu- 

5 See C. E. Merriam and L. Overacker, Primary Elections (Chicago, 1928), Chaps. I-IV. 
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lation of the party election. The next stage in the development 
was the substitution of the direct for the indirect method of nomt- 
nation. A generation of primary legislation may be summed up 
as follows: starting with unregulated primaries, the advance was 
made to the prohibition of a few flagrant offenses, or to optional 
local regulation; then to compulsory regulation; then to the direct 
primary. The direct primary development began as far back as 
1867, when the Crawford County plan was adopted in Pennsyl- 
vania. Following this time many counties in various states of the 
Central and Western sections of the country, as in Ohio, Indiana, 
Iowa, Kansas, adopted the direct system by party rule and put it 
into effect. In the southern states the direct primary was also used 
under voluntary party rules. In the South the nomination was 
equivalent to an election as a rule, and hence the primary became 
the real election at which it frequently happened that more votes 
were cast than in the regular election itself.® 

About 1900 the movement for the direct primary began to de- 
velop much more rapidly and within ten years spread widely over 
the western and central parts of the country. Robert M. La Fol- 
lette, Sr.,7 was one of its earliest advocates, but it included sup- 
porters in the ranks of progressive elements of all parties. Bryan, 
Hughes, Cummins, Roosevelt and Wilson were among the advo- 
cates of the new method of making party nominations. The chief 
motive for the demand was the revolt against the political machine 
and against the machine in alliance with industrial privilege in 
various forms, corporate chiefly. The movement was in part a 
democratic one, animated by a desire for wider popular partici- 
pation in government, but it was also a part of the protest against 
social and industrial conditions. The party system was regarded 
as an element in these conditions, and popular opposition con- 
verged upon the machine as the source of much of the evil it was 
desired to eliminate. Startling disclosures of the betrayal of party 


® See Merriam and Overacker, op. cit., Chap. V; E. C. Meyer, Nominating Systems (Madison, 
1902); and a brief summary by Louise Overacker entitled ‘‘Nominations”’ appearing in E. B. 
Logan (ed.), The American Political Scene (New York, 1938). On the origin of the movement 
see : H. Booser, ‘Origin of the Direct Primary,’’ National Municipal Review, XXIV (April, 
1935), 24. 

” See University of Chicago Record, I (1897), 587; Robert M. La Follette, Autobiography (Madi- 
son, 1913); and A. O. Barton, La Follette’s Winning of Wisconsin (Madison, 1 922). 
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trust by party leaders aroused the people to a crusade for responsible 
party government. 

It was believed that the direct primary would bring out a larger 
vote than the delegate system and that the choice would therefore 
be a more democratic and representative one than that obtained 
under the caucus system, where often only a handful of party voters 
selected and instructed delegates. Other arguments were that a 
superior type of candidate would be selected if the choice were 
made directly by the voters of the party, or if it were known that 
all choices must be ratified by the voters; and that the direct vote 
would tend to break up the power of the boss and the machine and 
to make the party management more responsible to the will of 
the rank and file of the party.® Finally, it was hoped that the 
direct system would aid in the overthrow of the industrio-political 
machine against which the insurgent movement of the time was 
really directed. Friends of the direct primary argued that the 
“invisible government’’ of “‘trusts’’ and “‘bosses’’ would not sur- 
vive the new form of party government, or at any rate that their 
tule would be more easily overthrown than before. 

On the other hand, vigorous opposition was made to the direct 
nomination plan. It was contended that the ballot would be 
crowded with an impossible array of candidates; that the urban 
districts would outvote and overwhelm the rural sections; that 
the expense of campaigning would be prohibitive to all except 
the very rich. It was believed by some that party unity and har- 
mony would be impossible and that party responsibility would 
be utterly destroyed.® 

The practical operation of the direct primary is still a subject of 
general discussion in which wide variation of opinion is expressed.1° 


8 A strong statement of the popular argument is given in Governor Hughes’ message to the 
Legislature of New York, 1910; also in his article in the National Municipal Review, X (1920), 
23, summing up the argument for the direct system. 

9See W. H. Taft, Popular Government (New Haven, 1 913), Chap. V, and Representative 
Government in U. S. (New York, 1921); A. B. Hall, Popular Government (New York, 1921), Bibl = 
274-77. Elaborate argument against the direct primary is cited in R. Boots, Direct Primaries 
(New York, 1917). 

10 See Merriam and Overacker, op. cit., Chaps. IX-X; Boots, op. cét., a discussion of the 
New Jersey system; A. Millspaugh, Party Organization and Machinery in Michigan (Baltimore, 
1917); N. H. Debel, The Derect Primary in Nebraska (Lincoln, Nebr., 1914); Third Conference of 
Governors (1910), pp- 117-42; ‘“The Direct Primary,’’ Annals of the American Academy of Political 
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In spite of strenuous opposition, however, the primary system 
remains intact with a few exceptions. The passage of a direct 
primary law by New Mexico in 1938 left only Connecticut and 
Rhode Island as the two states that select all party candidates by 
party convention. However, New York and Indiana have limited 
the use of the direct primary to local nominations, employing the 
convention for all state-wide offices. Where there has been a 
direct vote on the proposal to repeal the direct nomination law, 
the popular verdict has been in favor of the retention of the law.” 
On the whole the direct primary seems likely to stay for some time. 

An examination of the actual developments under the direct 
primary shows that many of the arguments urged by the advocates 
of the new system and many of those advanced by its bitterest 
Opponents were not wholly valid.’ On the other hand, there were 
many effects not generally anticipated. It was frequently charged 
that the direct primary would destroy the party system. Some even 
expressed the fear that representative government would be under- 
mined and overthrown. It is perfectly plain that parties still sur- 
vive and the organization still goes on; and it is no longer seriously 
contended that party management is incompatible with this par- 
ticular form of nomination. On the contrary, we frequently en- 
counter the argument that the direct primary strengthens the 
machine and should therefore be repealed, although this must be 
taken with a grain of salt when coming, as it frequently does, from 
members of the organizations said to be so strengthened. 

It was believed by many that the direct primary would result 
in discrimination on the part of the urban districts against the 
rural; that the mass vote of the cities would uniformly and inevi- 
tably overwhelm the more widely scattered rural vote; and that 
the agricultural sections would lose their influence in the selection 


and Social Science, March, 1923; O. E. Norton, “The Direct Primary in California’ Cunpub- 
lished); W. Schumaker, ‘‘The Direct Primary in Wisconsin’’ (unpublished); O. McKee, 
“Direct Primary, a Failure and a Threat?”’ Atlantic Monthly, CKLVIL (August, 1931), 185-93. 

“ Overacker, ‘‘Nominations,’’ op. cét., and “‘Direct Primary Legislation in 1928-29,” 
American Political Science Review, XXIV (1930), 275. 

™ Merriam and Overacker, op. cit., p. 271. 

8 Statistics of primary elections are often given in state manuals or handbooks (see Merriam 
and Overacker, op. cit., Appendix B, p. 423), but nowhere is there a complete collection of the 
figures for the several states, 
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of party candidates. This has not come true.!4 There have been 
instances where the cities have taken more than their share of 
candidates and also vice versa, but as a rule this has not been the 
case; and the old argument from this point of view is now rarely 
encountered. 

On the other hand, the pre-primary slate has appeared more 
frequently than was anticipated by either the advocates or the 
opponents of the new primary plan.’® The possibility of this was 
pointed out by some students of the subject, but it was not gen- 
erally realized that the organization or the machine might name 
the candidates in advance and then obtain the ratification of the 
slate proposed by them. In some cases this possibility has become 
a fact and a custom; the primary has then ceased to function as 
intended by its proponents. In many other instances there have 
been no slates at-all, or if framed they have not obtained a uniform 
or even an encouraging success. 

Sometimes there have been two or more slates and the honors 
have been divided between them. When there is a long list of 
candidates to be chosen with much patronage at stake, it has been 
more easily possible to form and carry through aslate. The direct 
primary has not made automatically impossible the control of the 
nominating system by a ring or machine, even of the corrupt type. 
The machine slate wins easily where independency is weak. 

To what extent the new system has influenced the choices made 
by the organization which still nominally controls is a question » 
much more difficult to answer. The character of nominations is 
determined not only by open and successful resistance to organiza- 
tion nominees, but also by the possibility and the probability of 
resistance which is anticipated or discounted or thwarted by the 
character of the nominations made by the organization itself. A 
wise machine will make many concessions in order to prevent the 
raising of the standard of revolt by an opposing faction or by un- 


140, C. Hormell, ‘““The Direct Primary with Special Reference to the State of Maine,”’ 
Bowdoin College Bulletin No. 13 December, 1 922); ‘“The Direct Primary Law in Maine and How 
It Has Worked,”’ Annals of the American Academy of Political and Social Science, CVI (March, 


1923), 128. di 
: oe Wallace, ‘‘The Preprimary Convention,” Annals of the American Academy of Political 
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organized insurgents. Resistance is more readily made under the 
direct primary than under the convention system. There is always 
a certain protest vote, and there are always groups within the 
apparently united machine that are ready to take advantage of any 
insurgency for the sake of advancing their own ends. Such resist- 
ance is much mote effectively registered by the popular vote than 
by the number of delegates elected. 

The question whether “‘better’’ candidates are obtained cannot 
easily be answered, chiefly because no sufficiently elaborate inquiry 
has been made to cover all the facts in the case.° There can be no 
question that such an inquiry would be eminently useful. Very 
bad candidates have been selected under the direct primary system 
at times, and also very good, competent, honest and representative 
ones. That more than usually unfit candidates are selected because 
no one is directly responsible is not true as a general thing, although 
it may happen occasionally. But incredibly bad candidates have 
also been chosen by “‘responsible’’ conventions under adverse con- 
ditions, to phrase it mildly. On the whole it is difficult to see how 
the ‘‘bad’’ man would find it easier to obtain a nomination under 
the direct system than under the delegate plan, while it is clear 
that a ‘‘good’’ man may win a primary fight when he would be 
wholly lost sight of in a struggle for delegates and the collateral 
control of a convention nominating a whole series of other candi- 
dates. That many competent candidates are excluded from office 
because of their unwillingness to go through a primary is a pleas- 
ant fiction without much basis in the actual facts of political life. 
Yet no judicious and impartial observer will contend that the new 
nominating system has revolutionized the character of candidates 
with reference to their ability, their integrity or their represen- 
tative character.'’ This is a part of the great problem of democracy 
which cannot be so simply solved, and which will not be deter- 
mined by either directness or indirectness in methods of selection. 

That the expense of campaigning tends to exclude the worthy 
and favor the undesirable types of candidates in the direct system 


16 Schumaker, op. cét., and Norton, op. cit., have made some comparisons with respect to 
age, education and experience of candidates. 

" See an interesting but inconclusive attempt reported in Transactions of the Commonwealth 
Club of California, XIX, No. 10 (December, 1924), 553. 
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can scarcely be sustained.!® It will be found that in the case of a 
candidate of great efficiency or one who stands for some broad gen- 
eral policy in which a large number of voters are interested, it is 
possible to raise the funds necessary for the reasonable conduct 
of the campaign; and if these funds are raised upon a democratic 
basis so much the better for the party and the candidate and the 
general public. Occasionally a candidate is available because of 
his “‘barrel,’’ yet the machine can always raise the necessary funds 
through the application of its own peculiar system of revenue. If 
no insurgent candidate is available except one who conditions the 
use of his funds on his own candidacy, little is lost for the com- 
munity. Nor can it be forgotten that conventions have often been 
controlled by small groups of men representing directly or indi- 
rectly wealth and privilege in concentrated form. If money was 
not spent, it was ready for spending. 

Furthermore, the elaborate and reckless use of funds is not bene- 
ficial to candidates; it may even be positively harmful, and often 
disastrous. The personally financed campaign of Governor Low- 
den in 1920 and his related defeat for the presidential nomination 
is a striking illustration of the deceitfulness of riches. There is 
much insincerity and ignorance in the discussion of campaign funds, 
but there is little evidence to show and none to demonstrate that 
the use of wealth in direct primaries is more effective than in the 
capture and control of conventions. The abuses of the use of money 


~ should be checked and there should be publicity in regard to re- 


ceipts and expenditures, but too great confidence should not be 
placed in automatic devices for this purpose. They will not include 
the expensive services of the ‘‘organization’’ or outside associa- 
tions, or of the press. The confiding electorate that trusts to a 
statute for fencing out money or economic power from primaries 
and elections deserves its certain fate. 


18 In the Pennsylvania senatorial primary of 1926, $800,114 was spent on behalf of Vare 
and $1,804,979 for Pepper; in the Illinois senatorial primary $354,616 was spent by McKinley 
and $253,547 by Smith. Pepper and McKinley were defeated. Smith was nominated and 
elected but he surrendered his credentials after being excluded by the United States Senate. 
He was defeated for renomination in the primary of 1918. See CH. Wooddy, The Case of 
Frank L. Smith (Chicago, 1931). In 1930 Mrs. Ruth Hanna McCormick spent over $440,000 
for her successful campaign in the Republican primary but she was defeated in the election. 
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It is also to be observed that some confusion has been caused 
by attributing the expense of public regulation of primaries to the 
direct system. If the primary is to be supervised by the state, 
whether it is direct or indirect, the public expense will be about the 
same in either case. The outlays for rent of polling places, the pay- 
ment of election officials, the printing of ballots, the provisions 
for canvass of votes are as great in one system as in the other. If 
all direct primary laws were repealed and the regulated delegate 
system retained, the public expense would not be materially re-_ 
duced. And if there are real contests under the delegate system, 
as Mr. Hughes has pointed out, the expense of the campaign is 
not much altered. Some money might be saved by having no 
primaries, conventions or elections; but more would be lost. 

One of the unforeseen tendencies observed by Godkin in his 
incisive study of democracy was the small vote under universal 
suffrage in many elections. This is still more true of party votes 
than of general elections. The direct primary has not always drawn 
out as large a vote as was predicted by its most enthusiastic advo- 
cates in the first days of its introduction. In the minority parties, 
whether in states or counties, the ratio of the primary vote to the 
patty vote at the following election has often been very small, 
running at times down to 10 or 15 per cent.!® In other cases, how- 
ever, the primary vote has been much larger, rising to 50, 60, 70 per 
cent, or even higher. As compared with the old caucus system, it 
unquestionably brings more votes to the polls on the average, but 
the number still falls below the figure originally expected by some 
of its champions. 

Sometimes an effort has been made to retain some form of con- 
vention or a preliminary conference in state affairs. This has been 
done by those who were hostile to the whole primary movement 
and were seeking to undo it in the interest of the Organization, as 
in Wisconsin and New York, but in other cases the move came from 
friends of strictly regulated primaries on the direct basis. From 
another point of view the Socialists paid little regard to the pri- 


16 ; : ; ; 
See figures in Merriam and Overacker, op. cit., Pp: 273. The ratios for fourteen states of 


the total number of votes cast in the primary to the total number of votes at the general elec- 
tion in 1936 are given on the next page: 
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mary system, but made their own nominations through their con- 
ferences or through referendums of dues-paying members, which 
were subsequently ratified in the official primary. 

In Colorado a law was passed in 1910 providing for a preliminary 
convention of delegates to consider and recommend party candi- 
dates. Those who receive at least 10 per cent of the convention 
vote for any office are placed upon the regular party primary ballot, 
but any other names may be put upon the ballot by petition, either 
with or without consideration by the convention. The action of 
the party in the primary is final, and may follow or disregard the 
recommendations of the convention. Governor Hughes made a 
strenuous effort to establish an official ‘designation’ plan in New 
York, but was unable to carry it through. The theory of his meas- 
ure was, briefly, that the responsible organization in charge of the 
party should meet and present its choice for party office, but that 
other names also might be filed and printed on the ballot along 
with the choices of the organization. The final selection of can- 
didates would then be made by the party voters in a succeeding 
direct primary. This is not unlike the process that actually occurs 
in many places, but it was sought by this plan to provide legal 
machinery for it and if possible to bring home a little more closely 
the official responsibility. In 1932 Massachusetts passed a law 
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which established a pre-primary convention and provided that the 
candidates chosen by such a convention should be placed at the 
top of the list of candidates for each office on the primary ballot 
with a statement of such endorsement. It also provided that addi- 
tional names could be placed on the ballot by petition and other 
names could be written in at the time of voting. While this law 
was designed to fix party responsibility, the bitter factionalism 
of Massachusetts politics of the thirties hardly gave it a fair trial 
and it was repealed in 1937.” 

Official pre-primary designation has also been suggested as a 
desirable amendment of the primary law, with the provision that 
if there are no opposing nominees there shall be no primary. 
Selection of party slates of candidates before the primary is now a 
common practice in many places.” But it has not changed the gen- 
eral character of the candidates or the party, as may readily be 
shown in concrete cases. 

In South Dakota the Richards law was adopted after long dis- 
cussion in 1917. This was an elaborate statute providing in great 
detail for the calling of a pre-primary convention, for the selection 
or recommendation of candidates, for the conduct of the primary 
itself, including provision for joint discussion by candidates, for 
the recall of'party officials, and other interesting features. It was 
an ingenious, detailed and somewhat complicated system; by far 
the most elaborate attempt to organize party leadership and popu- 
Jar party control through a statutory system that has yet been pro- 
posed or attempted.** This law was repealed in 1 929 and replaced 
by one which provided for a ‘‘short primary ballot.’’ Under the 
new law the nominations for only a few key positions are made 
directly, the rest being left for conventions. 


*° Overacker, “‘Nominations,”’ op. cit., p. 253. 

* See National Municipal Review, December, 1921. 

2 C. H. Wooddy, The Chicago Primary of 1926 (Chicago, 1926); C. E. Merriam, Chicago (New 
York, 1929); H. F. Gosnell, Machine Politics (Chicago, 1937). 

°8 See description by C. A. Berdahl in Annals of the American Academy of Political and Social 
Science, CVI (March, 1923), 158. The Richards law was deprived of some of its novel features 
by the legislature of 1921, which repealed several provisions, including the one regarding 
joint debates, but most of the original plan remains. 

*4 Overacker, ‘‘Direct Primary Legislation in 1928-29,"" op. cit., p. a3. As Ber 
“New South Dakota Primary Law Applies Short Ballot Pilecie Noo Ne ae 
view, XIX (April, 1930), 235-38. 
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On the whole, there seems to be in state politics a widespread 
desire to retain some of the features of the party conference, but 
at the same time a still stronger desire on the part of the rank and 
file to make sure that they possess in the last analysis the right to 
name the candidates. The reconciliation of these elements has 
nowhere been worked out in such a form as to command a general 
acceptance by the various elements in the major parties. There 
is some discontent with the direct primary, although this is 
stronger in the East than in the West, and is not pronounced in the 
South.”® The organizations would repeal the law, if they had the 
power, and would not imperil their position thereby; but the mass 
of the voters are very dubious about returning to the old delegate 
system with which they were familiar twenty years ago and under 
which they suffered grievous misrepresentation. The difficulties 
and disappointments of the direct primary system are conceded, 
but the evils of the old convention system do not present an attrac- 
tive alternative. The gerrymander of districts, the logrolling for 
nomination, the bribery and undue influencing of delegates, the 
domination by combinations of bosses and special privilege, the 
helplessness of the average voter under the old convention plan 
have been for the moment obscured. When comparison is made 
of the old nominating system with the new, it is unlikely that 
there will be general acquiescence in a quiet abandonment of the 
direct primary and return to the old method of indirect and unregu- 
‘lated choice. Modifications and compromises seem more likely. 

Fundamental to any satisfactory progress in the development 
of desirable nominating systems is the short ballot. As long as 
voters ate required to pass upon thirty or forty offices, it will not 
be possible for them to make intelligent choices. Some of these 
officers are important and others are unimportant. The combina- 
tion of the two merely confuses the voter and at the same time 
increases the power of the machine, which profits by the ability 
to trade and bargain in the make-up of a slate. To provide for the 
popular choice of a large number of insignificant officials does not 


25 The National Association of Manufacturers is opposed, while the American Federation 
of Labor, the League of Women Voters, and the Anti-Saloon League are in favor. Men like 
W. H. Taft and C. G. Dawes have condemned it, while Hughes, Borah and Pinchot have 


defended it. 
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increase but on the contrary diminishes the power of the voter. 
A long array of elective offices means control by the few rather 
than by the many. Popular control may better be secured by ad- 
justing the number of offices so that the requirements of the can- 
didates for each position may be carefully scrutinized, and the 
most discriminating choice be made. 

The sound principle is that the people should select all officers 
concerned with the formulation of public policies but that they 
need not choose men engaged primarily in the administration of 
policies. The making of law may be partisan, but the enforcement 
of it should be nonpartisan. The administration may be controlled 
through the elected representatives of the people, who may super- 
vise and direct them in the way they should go to carry out the 
public will. 

Unless the short ballot is adopted, it is not likely that either 
the direct primary or the delegate system or any other plan will 
work with satisfaction to the electorate. The complications and 
confusions of the long ballot will entangle the voters to the advan- 
tage of the machine, which understands its intricacies far better 
than the individual voter can.”6 ° 

Another fundamental necessity to reaching better nominating 
systems is a sounder type of political education.2” A more thor- 
oughgoing political education, both preparatory and adult, is 
therefore an indispensable prerequisite to the improvement of the 
choices made in nominating systems, whether direct or indirect. 
This cannot, of course, be accomplished by legislative enactment. 
It necessitates a readjustment of social point of view and training, 
and in the nature of the case requires a long time for its develop- 
ment. One need not urge any patent process for this purpose, but 
only emphasize the underlying necessity for the cultivation of a 
more adequate form of discernment and discrimination which will 
serve as an antidote to demagoguery and propaganda. 


*6 A thoroughgoing, detailed study of the practical operation of the primary system, with 
constructive suggestions, is urgently needed; but this must obviously be a cooperative under- 
taking. See Merriam and Overacker, Primary Elections, Chap. XI. 

* C. E. Merriam, Civic Education in the United States (New York, 1 934); Merriam and Over- 
acker, op. cit., pp. 287-95. On the limitations of education for this purpose, see Walter Lipp- 
mann, The Phantom Public (New York, 1925). 
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PROBLEMS OF THE PRIMARY 


Whether the primaries are to be direct or indirect in nature, 
there are certain problems which they have in common. Two of 
the most important of these center around the question of party 
allegiance tests and the ever-present topic of expense.”8 

What constitutes a Republican or a Democrat? And how shall 
a satisfactory legal test be made? Or shall any test be made? These 
are questions that are of importance whether the primary is held 
for the election of delegates alone or for the nomination of can- 
didates. At first the whole question of party tests was left to the 
party organization to determine and to some extent it still is in 
the southern states. But it was found that in many instances these 
tests were arbitrary and unfair, as in New York where only a mem- 
ber of Tammany Hall in good standing (this to be determined by 
the organization) was eligible for the primaries; or in the South 
where arbitrary tests aimed at the Negro were and still are 
imposed.?° Hence the problem was taken over by the legislatures 
who undertook to find a basis for party membership. Two systems 
are in use: the closed primary and the open primary. In the closed 
primary there is some form of party test; in the open primary there 
is none. Of the closed primary there are two principal types, the 
enrollment or registration system, and the challenge system. The 
registration system provides for an enrollment of party voters, 
usually at the time of the regular election, and from the lists of 
registered party voters the primary lists are made up. No one is 
then eligible to vote in a primary of a party unless he has previously 
registered with that party. This system is used in New York and 
in some other states, principally in the eastern section, but not 
wholly confined to that part of the country.*” Provision must be 
made, of course, for supplementary registration, for transfers from 

28 Merriam and Overacker, op. cét., Chap. VIII. 

29 See party rules of South Carolina, providing that ‘Every negro applying for membership 
in a Democratic Club, or offering to vote in a primary, must produce a written statement of 
ten reputable white men, who shall swear that they know of their own knowledge that the 
applicant or voter voted for Gen. Hampton in 1876, and has voted the Democratic ticket con- 
tinuously since.’’ Sec. 6. A few of these were found in 1930. 


30 See A. N. Holcombe, State Government (New York, 1931), p- 214, for figures on enroll- 
ment in certain states. ; 
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one precinct to another and for change of registration from one 
party to another. The figures show that a good percentage of 
voters declare their party affiliation and qualify as party voters, 
but in times of excitement in one party they tend to shift to the 
point of great interest. 

Under the ‘“‘challenge’’ system there is no preliminary party 
enrollment, but the voter may be challenged at the polls when he 
asks for a party ballot. In that case he must swear that he is a 
Republican or a Democrat, as the case may be; or in some cases he 
must be more specific regarding his intention to support the party 
candidate or his sympathy with the principles of the party, or his 
previous support of party candidates. Having voted in the pri- 
mary of a party, he cannot change within a fixed period, which may 
be two years. If he votes in a Democratic primary, he cannot vote 
in a Republican primary until two years have elapsed, or whatever 
the time may be in the particular state. This system prevails in 
Illinois and is more common than the registration system. 

In the open primary system there is no test of party affiliation 
either by registration or by challenge. The voter may cast in secret 
the ballot of any party. This is sometimes called the Wisconsin 
plan from its early adoption there in 1903. A similar provision 
in the laws of California and Oregon was declared unconstitutional. 
However, there are now some eight states which employ one form 
or another of the open primary system.*! The slowly growing 
popularity of this device may in part be the result of the increasing 
power of organized labor in American politics. The trade union 
leaders look upon it as a means of lessening the employer pressure 
on labor to vote in the primaty of the party which is held to be 
more favorable to the employers. 

It is urged in behalf of this plan that it gives complete protection 
to the secrecy of the ballot; that it makes intimidation and undue 
influence impossible; that the requirement of a partisan test is both 
unnecessary and useless; and that a test of allegiance excludes only 
the scrupulous citizen while admitting the dishonest and unscrupu- 
lous. It is objected, however, that without some form of party 
test the responsibility of the party for platforms and candidates 


5! Overacker, ‘‘Nominations,”’ op. cit., pp. 248-49. 
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is broken down, and that the party system cannot be maintained 
without some restriction in the way of a party affiliation test. 

A perfectly working system would have sufficient flexibility to 
allow voters to pass from one party to the other as issues change 
or as individual opinions change, and at the same time would pre- 
vent the shifting of machine controlled or other voters to the 
primaries of another party without any intention of supporting 
the party. It is clear that none of the systems in use meets exactly 
all of these requirements, and it is not easy to see just how they 
may be met. The solution will depend not so much upon ingenious 
systems for squaring this circle, as upon the general tendency of the 
party system as it develops during the next generation. Party 
membership is not a fixed quantity. 

In the so-called ‘“‘blanket’’ primary law of 1935, the state of 
Washington extended the freedom of the voter in the open primary 
to a new limit. The primary is so wide open that the voter can 
express his choice for any party’s candidate for any office without 
a declaration of party allegiance to any party. A uniform ballot 
is given to all voters which has the names of all the various parties’ 
candidates on it grouped under each office. It is possible then for 
the voter in the same primary to express a choice for the nomina- 
tion of a Democratic candidate for United States senator and a 
Republican candidate for governor.*? Here we have a curious 
mixture of nonpartisanship and party labels. 

The expense of primaries, whether direct or indirect, is a prob- 
lem of great public interest and importance.** Originally the whole 
burden was laid upon the candidate, who was obliged to pay cer- 
tain fees or assessments to cover the cost of the party election. But 
in time it came to be seen that the primary was in reality a public 
affair rather than a personal contest between ambitious aspirants 
for office, and the entire expense of the conduct of the primary was 
thrown upon the government, state or local. This was an impor- 
tant step forward. In some states ‘‘publicity pamphlets”’ ate cir- 
culated at public expense in the interest of educating the public 


8 Louise Overacker, ‘Direct Primary Legislation in 1934-35,’ American Political Science 


Review, XXX (2936), 281. 
33 Louise Overacker, Money in Elections (New York, 1932). 
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regarding the candidates. These pamphlets contain a brief state- 
ment regarding the record and platform of each candidate, and 
they are placed in the hands of every voter at a nominal expense 
to the candidates. In this way, every person entering the primary 
contest may bring to the voters at a slight expense a minimum 
statement of his qualifications and his program. It is also possible 
to allow candidates the use of public buildings, such as school- 
houses, or perhaps to secure other meeting places and permit their 
use by the candidates. A limited amount of billboard space or radio 
time may be provided, or other devices employed for securing to 
the candidates a minimum of publicity. Unquestionably the can- 
didate should not be subjected to the necessity of mortgaging his 
political future in order to obtain a nomination, whether at the 
hands of the delegate convention or the voters directly. 

Underlying the whole question is the democratic financing of 
campaigns which is a prerequisite to the solution of the problem. 
If there is a reasonably large group of persons interested in a par- 
ticular candidacy, there should be no difficulty in providing an 
adequate fund for the advancement of the cause. If there is no 
such general interest, the chance of a successful candidacy is very 
small, and little is lost by its failure to start. 

The party, after all, is in sharp competition with many other 
social groups, and cannot hope to survive them without careful 
consideration of their methods and results in the competitive field. 
What steps are the parties taking in this direction? #4 

It is evident that the delegate convention presents many serious 
problems of organization, action and temper. The convention is 
designed partly for deliberation and partly for demonstration, and 
alternates between these moods and tensions. At one moment it 
is seriously considering the merits of complicated questions of 
tariff, or currency, or finance, or corporate regulation; in the next 
moment it is a tumultuous sea of emotional demonstration in 
behalf of some symbolic hero or tradition. Now it is a personnel- 
selecting agency, passing upon the qualifications of a governor or 
a president, and in the next moment an Indian war dance; return- 
ing hoarsely, however, to its sober choice of an executive manager 


** Material on the convention quoted from Merriam and Overacker, op. cét., Pp. 331 ff. 
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and leader. Now it is dominated by its lungs; now by its brains; 
now they are in conflict. No one knows when it will become a 
parliament and when it will become a mob. 

Under these unique conditions the task of the convention re- 
quires the most thoughtful consideration if its merits are to be 
developed and its weaknesses avoided. It is believed that the follow- 
ing suggestions will help to operate the convention plan more 
successfully, if and when it is desired to continue it in operation. 
An equitable basis of convention representation, an orderly and 
direct choice of delegates, a mechanism for dealing with contests, 
a minute regulation of convention procedure, more adequate sys- 
tems of platform-making — all these might be useful in preserving 
the values of the convention plan where it is desired. More than 
that, however, the level of the convention must be raised through 
thoughtful consideration of its significance in the party life and 
in the political order of which it is a part. Only as the temper of 
the convention is lifted above chicanery and spoils and as its results 
reflect a different spirit can it hope to gain the confidence and re- 
spect of the political community. 

Many of the purposes of the convention would be better served 
by a smaller body than now ordinarily assembles. If it is desired 
to foster acquaintanceship among the party members, the number 
is now far too large; and this particular function of the body is 
largely, although not wholly, submerged in the crowds that go 
milling about. A group of 2000 or even rooo is altogether too large 
for purposes of friendly encounter between various sections of the 
state, especially if the session lasts for a few hours only. Likewise, 
a body of such a size is not well adapted to the exercise of the func- 
tion of deliberation, if it is hoped to revive this aspect of the con- 
vention’s work. Bodies half or one-fourth the present size would 
be far more effective in carrying out the theoretical purposes of 
the convention, upon which emphasis is so often placed. They 
would increase very greatly the possibility of friendly intercourse 
among the party representatives, and make serious consideration of 
significant party problems more probable. The smaller size would 
tend to make the convention less an instrument of demonstration 
and more an agency of deliberation. 
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After all, a living and growing convention system must be gen- 
uinely representative of the party and of the community in another 
and broader sense. The convention began to go down when its 
personnel fell into the hands of spoilsmen, who put forward their 
Own interests and those of their privilege-seeking clients. Their 
failure to represent the spirit and temper of the party begot a lack 
of party confidence and a lack of public confidence in the delegate 
convention process which endures down to this day. The difficul- 
ties of the direct primary have tended to distract attention from 
the abuses of the convention plan; but they are real and important, 
and they must be met if it is hoped to restore the convention plan 
to a position of public esteem. 


PROBLEMS OF THE DIRECT PRIMARY 


The direct primary has certain special problems of its own. The 
style of the ballot is not uniform in the different primary systems. 
In some states the names are arranged alphabetically; in others in 
the order in which nominating petitions are filed; and in still 
others the names are rotated in such a way as to place each name 
first an equal number of times. There is a distinct advantage in 
position on the ballot, both first and last place being desirable, as 
against the middle position.** This is especially true where there 
is a large field of candidates. In many cases, however, the assign- 
ment of place upon the ballot is purely arbitrary and hence a mat- 
ter of favor on the part of the officials in charge of this particular 
branch of the election machinery. The alphabetical order gives 
an advantage to the candidates whose name begins with A, and 
hence this order meets with objections. Arrangement in accordance 
with the order of filing or of receipt by mail is wholly unworkable 
and is the least desirable of all the systems in use. It has been 
found possible to rotate the names on the ballot in such a way as 
to give each candidate first place an equal number of times with 
every other candidate; and while this system is somewhat cum- 
brous it is now coming into general use. 

The method of framing the platform under the direct primary 


%° Schumaker, op. cit., estimated that the first position on the ballot before provision was 
made for rotation gave the favored candidate an advantage of about 15 per cent in Wisconsin. 
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is frequently a topic of discussion, and various methods have been 
devised to meet the situation. The various plans are as follows: 

Adoption by a convention following the primary. 

Passage by a joint convention and party council. 

Adoption by a party council made up of candidates for state 
office and legislative candidates and hold-over legislators or other 
officials (Wisconsin). 

Making of a platform by the winning candidate or a conference 
of the supporters of the winning candidate.*® 

The usual method is to adopt a state platform through a state 
convention meeting after the primary has been held, and in prac- 
tice the platform adopted will be that of the successful candidate. 
If the candidate’s views are not those of the convention, they can 
with difficulty repudiate their standard bearer, for he has already 
been named by the voters of the party, although perhaps by a 
minority vote. But as a matter of fact, if serious differences of 
opinion develop in a primary contest, there are likely to be only 
two factions, and the vote will indicate which of them is in the 
majority. It must be borne in mind that in many state contests 
there is no definite demarcation of issues and no alignment upon 
which they take a definite stand.*” 

In case definite machinery is desired, the party council plan pos- 
sesses much merit. The party program is made under this system 
by those who, if elected, are to carry it out; and the majority might 
be held to bind the minority. But even here the platform is made 
after the candidates are selected, and in the case of a recalcitrant 
candidate there is no way of securing acquiescence in the party 
declaration either before or after the election except by his defeat. 
The same difficulty would be present under the convention system. 

At the outset there was much discussion regarding the per- 
centage of the total party vote necessary for a nomination, but in 
general the present tendency is to rest with a plurality vote. In 
the southern states, however, a majority is often required, and in 
case no nomination is made on the first trial a second or “‘run-off”’ 


36 See Merriam and Overacker, op. cit., pp. 85 ff. ao 
37 The Oregon law allows the candidate twelve words to state any measure or principle 


he especially advocates, and this brief platform may be printed upon the ballot. 
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primary is held in which the two highest candidates compete. 
Here, however, the primary is really the election, and the primary 
choices ate practically final. Minimum percentages have been 
tried in a number of states, and the system is still found in lowa 
where there is no nomination unless the highest candidate receives 
35 per cent of the party vote in the primary. In that event nomi- 
nations ate made by the party convention. Yet most of these 
arrangements have been abandoned and there are only a few sur- 
vivals. Experience shows that where there is a sharp division upon 
a question of principle, the number of candidates will be small and 
the contest is likely to resolve itself into a struggle between two of 
them. But if the battle is a personal contest between individuals 
with no particular principles at issue, there is no great harm done 
by allowing the one receiving the highest vote to take the nomi- 
nation. 

In some places experiments have been made with the preferential 
voting system, as in Wisconsin, North Dakota, Idaho, and other 
states.*® Difficulty has been found in persuading the voters to make 
use of the preferential vote, and not all the predictions of the 
promoters of the new plan have been realized. Many of the systems 
used were defective since a voter might injure his first choice by 
expressing second and other choices. Preferential voting has been 
abandoned, but the alternative vote, an application of the Hare 
rules to majority elections, might have possibilities. The alterna- 
tive vote system would eliminate the necessity for a run-off primary 
and would thus effect considerable savings. 


LEGAL REGULATION 


In the process of legal regulation of the political party, some 
judicial obstacles have been encountered, but on the whole the 
courts have not been unfriendly to the primary laws enacted by 
the legislatures .*9 

Registration laws and the Australian ballot laws had settled 
certain broad principles regarding the right of the state to regulate 


% A. N. Holcombe, “Direct Primaries and the Secret Ballot,’’ American Political Science 
Review, V, 535. 
%° See Merriam and Overacker, op. cit., Chap. VI. 
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elections and thus the way was paved to primary regulation. No 
particular property rights were involved, the pressure of public 
Opinion was strong and steady, the judges have been intimately 
conversant with the facts and the philosophy of the party system; 
and hence relatively little difficulty has been found in sustaining 
the primary laws. 

At first it seemed as if the judiciary might take an adverse posi- 
tion. In Michigan the courts held that a law requiring registra- 
tion commissioners to be selected from the two leading parties was 
unconstitutional because parties “‘cannot be recognized as having 
any legal authority as such.’’ 4° Vigorous attacks were made upon 
the principle of legislative regulation of party affairs. Such legis- 
lation, it was said, would “‘stretch the arm of the criminal law to 
an unwarranted extent over the citizen, in derogation of the con- 
stitutional right of citizens to assemble together for their common 
good; for what is a convention or primary meeting but such an 
assemblage?’’ *! It was contended that the parties have a natural 
right to carry on their internal affairs, and that the state could not 
interfere except to prevent fraud, intimidation, corruption or other 
crimes. 

But this view of primary legislation did not prevail, and in gen- 
eral the laws were sustained when contested. Primaries, said the 
judges, are matters of public interest, not merely the private affairs 
of individuals. 

“Primary elections and nominating conventions have now be- 
come a part of our great political system, and are welded and 
riveted into it so firmly as to be difficult of separation. . . . In 
the conduct of the primaries there have arisen evils of the very 
gravest character, which are patent to every observer. These evils 
more than anything else have weakened our whole system of 
government. To say that the legislature may not lay its hand upon 
a public evil of such vast proportions is to say that our government 
is too weak to preserve its life.’ ** Such was the decided stand of 
the judiciary. 


40 Attorney General v. Detroit Common Council, 58 Mich. 311 (2885). nk 
41 Leonard v. Commonwealth, 112. Pa. State, 607. See dissenting opinion in People v. Demo- 


cratic Committee, 164 N. Y., 335 (1900); also State v. Michel, 46 So. Rep., 430. 
42 Leonard v. Commonwealth, 112 Pa. State, 607. 
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The right of the legislature to regulate the test of party alle- 
giance has generally been upheld. In 1905 the Nebraska Supreme 
Court in upholding a party test provision declared that ‘‘an indis- 
criminate right to vote at a primary would tend in many instances 
to thwart the purposes of the organization and destroy it.’’ * In 
Oregon it was concluded that the closed primary system was not 
a denial of any constitutional privilege and it did not interfere 
with the freedom of elections.4* On the other hand, the state 
legislatures cannot provide for tests of party allegiance which 
discriminate against particular races. The United States Supreme 
Court decided in the case of Nixon v. Herndon* that the Texas 
“white primary’’ law which aimed to exclude Negroes from the 
Democratic primary elections in Texas was unconstitutional be- 
cause it violated the Fourteenth Amendment. The state then gave 
power to the party state committee to determine the qualifications 
for party membership. Acting under the statute the state com- 
mittee barred Negroes from party membership, and in the case of 
Nixon v. Condon the United States Supreme Court declared this act 
unconstitutional on the ground that the state could not delegate 
a power which was unconstitutional.** The legislature then re- 
pealed the law regarding party membership and the Democratic 
state convention passed a resolution limiting membership to white 
citizens. In the case of Grovey v. Townsend the Supreme Court refused 
to interfere with the action of the party convention on the ground 
that it was the action of the party and not the state.47 

On the whole, the courts have sustained the constitutionality 
of primary legislation of the last forty years with few exceptions. 
In California and in Illinois “* considerable difficulty has been 


“3 State v. Drexel, 105 N. W. Rep., 174 (1905). 

“4 Ladd v. Holmes, 66 Pac. Rep., 714 (1gor). 

“ Nixon v. Herndon et al., 47 Sup. Ct. Rep., 446 (1927). 

46 Nixon v. Condon, 286 U. S. 73 (1932). 

“' Grovey v. Townsend, 295 U. S. 45 (1935). 

“In Illinois seven primary laws have been declared unconstitutional, in the following 
cases: People v. Board of Election Commissioners of the City of Chicago, 221 Illinois, 9 (1906); Rouse 
v. Thompson, 228 Illinois, 522 (1907); People v. Strassheim, 240 Illinois, 279 (1909); People v 
Deneen, 2.47 Illinois, 179; People v. Fox, 294 Illinois, 263 (1920); McAlpine v. Dimick ae N. E. 
Rep., 235 (1927); Kreeger v. Sweitzer, Circuit Court of Cook County, B-153251, reversed in 
People v. Kramer, 328 Illinois, 512 (1928). See G. A. McCleary, *‘The Constitutionality of 
Primary Legislation in Ilinois,"’ [/linois Law Review, XXIII, 265-75 (1928). 

The California cases are: Marsh v. Hanley, 43 Pac., 9753 Spier v. Baker, 52 Pac., 659; and 
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experienced in securing the passage of a law that would meet the 
approval of the courts, but elsewhere the judicial veto has been 
very sparingly exercised. In no field of legislation has the judiciary 
shown itself more friendly to experiment than in the regulation of 
political organizations. The law of registration, the Australian 
ballot system, the legal regulation of the primary have all been 
treated with the greatest consideration. There has been unusually 
little of the “‘law’s delay’’ to hinder the advance of primary legis- 
lation. If primary laws are not perfect, the courts cannot be 
blamed. 

The objection of “special legislation,’’ of unfair discrimination 
between political parties, of interference with the freedom and 
equality of elections, and of unwarranted invasion of the rights of 
political parties as voluntary associations have all been met and 
overruled. The theory of the party as a voluntary association has 
been completely overthrown by the contrary doctrine that the party 
is in reality a governmental agency, subject to legal regulation 
and control. The element of public concern in the making of nomi- 
nations has been strongly emphasized, and the right of the legis- 
lature to make reasonable regulations to protect and preserve the 
purity and honesty of elections has been vigorously asserted. The 
police power has been invoked against the unregulated party. 
The absence of any constitutional prohibition or regulation has 
been advanced in behalf of the law-making body of the state and 
made a part of the general argument in behalf of laws attacked. 
And finally the privileged position of the party upon the ballot, 
under the official ballot system, has been used as a means of justify- 
ing all manner of restraints and regulations in return. As Justice 
Holmes said, ‘‘the legislature has a right to attach reasonable con- 
ditions to that advantage, if it has a right to grant the ad- 


vantage. * 
NONPARTISAN PRIMARIES 


In urban affairs the nominating tendencies have been somewhat 
different from those developed either in the state or in the national 
Britton v. Board of Election Commissioners, 6 Pac., 1115. After three acts were declared uncon- 


stitutional, a constitutional amendment was adopted. 
49 Commonwealth v. Rogers, 63 N. E. Rep., 421 (1902). 
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field. In many cities, especially in the smaller ones, national party 
lines have long been disregarded, usually by common consent. 
“‘Citizens’’ or ‘‘taxpayers’’ or other informal groupings have pre- 
sented candidates without much regard to the national parties. 
In the larger cities where the elections were held on a national 
party basis, various efforts were made to regulate the election of 
delegates and in some instances the direct primary was introduced, 
although the advocates of the direct system had always pointed 
out the difficulty of applying the direct primary to the urban 
situation. Most cities, however, have not attempted to regulate 
the party process, as such, in the local elections, but have en- 
deavored to provide for some form of so-called “‘nonpartisan’’ 
elections. In such cases the party form of ballot has been abolished 
by law, together with the party emblem, circle, column and desig- 
nation. Nominations are then made by petition only, without 
any patty designation whatever, and the election goes to the can- 
didate receiving the highest number of votes, whether this con- 
stitutes a majority or not.*® In some cases the preferential vote 
has been provided. 

The form of minority representation which has gained the wid- 
est recognition in this country is the single, transferable vote, or 
the Hare system of proportional representation. This system is 
used in multi-membered districts and the voters are given the oppor- 
tunity to mark their first, second and other choices. The first step 
in the counting process is the determination of the quota. The 
total number of valid ballots is divided by the number of candi- 
dates to be elected, plus one, and the quotient is completed to the 
next round number. In New York City and Yonkers the system of 
the fixed quota has been employed, with the New York quota 
fixed at 75,000 votes and the Yonkers at 10,000. All candidates 


°° See W. B. Munro, Government of American Cities (New York, 1929), Chaps. VI and VII; 
and discussion of political parties in city government in National Municipal Review, VI 
(1917), 201. See also T. H. Reed, Municipal Government in the United States (New York, 1926) 
PP- 244-59; W. P. Lovett, Detroit Rules Itself (Boston, 1930) and Municipal Year Book, passim. 

* Ashtabula, Ohio, which first adopted the system in 1915, used it for eight elections and 
repealed it in 1927; Boulder, Colo. (1917); Kalamazoo, Mich. (agr8, two elections); Sacra- 
mento, Calif. (1920, one election); West Hartford, Conn. (1921, one election); Cleveland 
(4921, five elections, repealed 1931); Cincinnati (1924); Hamilton, Ohio (1926); Toledo, Ohio 
(1934); Wheeling, West Va. (1935); New York City (1936); Yonkers, New York (1939). 
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whose first choice ballots equal or exceed the quota are at once 
declared elected. The surplus ballots of those candidates who had 
more than the quota are then transferred according to the next 
available choices marked on them. After all the surplus ballots 
are transferred, the candidate with the fewest ballots is defeated 
and his ballots are transferred accordingly to the choices marked 
on them. This process continues until the proper number of can- 
didates have been elected.*? While the first choices give a general 
idea of how the election is going to come out, the transfers some- 
times bring about important changes. In Cincinnati the counting 
of the ballots usually takes a week and in some of the boroughs of 
New York more than a month. The city of New York is consider- 
ing the use of tabulating machines to speed up the count. 

The chief criticisms of the proportional representation system 
are that the system is complicated and results in the spoiling of 
many ballots; that large numbers of the voters do not avail them- 
selves of the privilege of using the second and other choices; that 
no substantial improvement is obtained over the earlier and more 
common systems; that the plan promotes racial and religious blocs; 
that it helps extremists; and that it makes it hard to secure a majot- 
ity and fix responsibility. 

On the other hand its advocates contend that it gives the voter 
wider command over the political situation than does the straight 
and inflexible vote; that it gives a more genuine representation of 
the community than is otherwise possible; that it permits and 
encourages the representation of live interests and groups instead 
of outgrown sections or units which in urban communities have 
no teal existence for political purposes. It is maintained that a 
body chosen under the proportional system presents a more real 
and genuine picture of the community than is obtained under the 


ward plan.** 


52 See G. H. Hallett and C. G. Hoag, Proportional Representation (Washington, DEG 1937); 
C. G. Hoag and G. H. Hallett, Proportional Representation (New York, 1926); F. A. Hermens, 
“The Trojan Horse of Democracy,”’ Social Research, V (November, 1938), 379-423; G. H. 
Hallett, ‘‘Is Proportional Representation a Trojan Horse?”’ Social Research, VI (September, 
1939)» 415~19- : eS he 

88 See J. P. Harris, “The Practical Workings of Proportional Representation in the Unite 
States and Canada,”” National Municipal Review, XIX (May, 1930); H. F. Gosnell, Propor- 
tional Representation,” in Encyclopaedia of the Social Sciences, and ‘‘Proportional Representa- 
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A large number of cities, however, have adopted the “‘nonpar- 
tisan’’ primary system. This is in effect a double election system, 
with the party ballot eliminated and the national party spirit dis- 
couraged or subdued. As a rule candidates receiving a majority 
of all the votes cast are held to be elected, and if none receives such 
a majority a second ballot is held in which the two highest can- 
didates contest. In cities adopting the council-manager form of 
government during the last ten years, this has been a very common 
device. It will, of course, in many instances obviate the necessity 
of holding a new election.** In 1920 this plan was adopted in 
Chicago for aldermen, but not for the mayoralty.* 

In other instances the nonpartisan ballot has been applied to 
the choice of school officials where elective, to the selection of 
judges, to the election of county officers in California and a few 
other states, and to the election of the state legislators in Minne- 
sota and Nebraska. In the last-mentioned state no party desig- 
nations are given on the ballot and the names of all candidates for 
the unicameral legislature are rotated. The names of the two high- 
est are then placed on the final election ballot.** 

Some of the larger cities, such as New York, Chicago and Phila- 
delphia, still retain the national party primary for mayoralty elec- 
tions.” But it is difficult to maintain anything like a solid party 
front, and in practice this is not done. A study of recent mayoralty 
elections in Chicago shows that the party lines have usually been 
almost completely shattered.*® On the other hand, the mete adop- 
tion of the “‘nonpartisan’’ ballot does not automatically eliminate 
the national parties, and in a number of cases party nominations 
are still made, as in Boston.®® Of course the party label cannot be 


tion: Its Operation in Cincinnati,’ Public Affairs, Il (March, 1 939), 133-35, and ‘‘Motives for 
Voting as Shown by the Cincinnati P. R. Election of 1929," National Municipal Review, XIX 
(July, 1930), 471-76. 

* For a list of the council-manager cities see Public Management, passim, and Municipal 
Year Book. 

*° On the operation of the nonpartisan system, see Merriam and Overacker, op. cit., p. gt. 

°° Overacker, ‘Direct Primary Legislation in 1934-35,"" op. cit. 

57 In New York, however, the parties may fuse under the law, and one candidate may 
receive a number of nominations and appear in various columns on the ballot. 

58 Gosnell, Machine Politics, op. cét., p. 173, shows that the relationship between the vote 
for Cermak, Democratic candidate for Mayor in 1931, and the Democratic vote for President 
in 1932 was very low. 

** See discussion reported in National Municipal Review, VI, 201-37. 
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used in these cases, but the campaign may be conducted as a party 
campaign to all intents and purposes. The mere shift in the form 
of the ballot alone will not change the whole situation. It will 
take away a psychological advantage in favor of party voting, 
but there must be other tendencies at work in order to offset the 
aggressive tendencies of the party organizations. Actually the 
local groupings do not follow national lines, but the national party 
organizations tend to override the local differences in the interest 
of national party advantage. Under a spoils system the groups of 
men who profit by municipal misrule will endeavor to maintain 
themselves in power under the protection of some national party 
flag where this is possible. If they can capture both party organi- 
zations and nominations, they are reasonably secure. But even 
under the nonpartisan system they will still remain in existence, 
and will be active in the pursuit of their interests, combining and 
campaigning for that purpose. If the public interest and sentiment 
that secure the nonpartisan law continue to be effective, the efforts 
of the partisan groups will not accomplish much; but if the public 
interest flags, as it often does, the partisan groupings will re-enter 
and reclaim the field from which they have been driven. 


Cod AU Ph ve 


Presidential Nominations 


‘* The delegates even showed signs of being ashamed of their own im- 
moderate antics. They wondered whether the way to run a great political 
party is to get drunk and ride donkeys into hotel lobbies.’’ — Herbert Agar, 
Pursuit of Happiness (Cambridge, Houghton Mifflin Co., 1938), p. 132. 


B* far the most important nomination made by the parties is 
that of the presidential candidates.! The quadrennial nomi- 
nation of the party leader who may also become the national leader, 
and may even pass over into the ranks of world leaders, is a politi- 
cal event of prime significance. It arouses the intense interest of 
leaders, managers, bosses, and deeply stirs the public opinion of 
the nation. It brings to the surface both the best and the worst 
qualities of democracy in general, and of our own particular system 
of nomination and election. 

Presidential nominations have been made in three ways: (1) by 
the congressional caucus; (2) by the national delegate convention; 
and @) by the combination of delegate convention and direct 
primary. At the outset candidates for the presidency were named 
by a congressional caucus, consisting of all the members of each 
party in the House and Senate.? However, only one caucus was 


1 See Louise Overacker, The Presidential Primary (New York, 1926), and “Nominations,” 
in E. B. Logan (ed.), The American Political Scene (New York, 1938); E. M. Sait, American Par- 
ties and Elections (New York, 1939), Chaps. IX, XVII, XVIII; R. C. Brooks, Political Parties 
and Electoral Problems (New York, 1 933), Chap. XI; M. Ostrogorski, Democracy and the Organi- 
gation of Political Parties (New York, 1902), Vol. II; James Bryce, The American Commonwealth 
(New York, 1921); and J. A. Woodburn, Political Parties and Party Problems in the United States 
(New York, 1924). 

® See P. D. Hasbrouck, *‘Caucus,”’ Encyclopaedia of the Social Sciences, III (December, 1930), 
Pp- 277-79; M. Ostrogorski, ‘‘The Rise and Fall of the Nominating Caucus,’’ American His- 
torical Review, V, 253. 
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held by the Federalists, namely, that of 1800. From 1796 to 1824 
(with the exception of 1820) the Republican caucus was held every 
four years. This was at first a secret caucus but later was thrown 
open. Madison and Monroe were both named in this way.’ From 
the beginning objection was made to the congressional caucus; by 
1824 it was sadly weakened; and in 1828 Jackson was ready to 
make an issue of the overthrow of King Caucus.‘ Increasing ease 
of transportation and communication, the fact that there was only 
one party after the disintegration of the Federalists, the antag- 
onism of the western Democracy to an institution which they 
regarded as a relic of aristocracy — all combined to effect the 
downfall of the caucus as a nominating agency. The intention 
of the framers of the Constitution clearly was that the President 
of the republic should not be named by Congress, yet in the first 
generation-of our history the presidential candidates were named 
by the parties in Congress, and two Presidents — Jefferson in 1800, 
and Adams in 1824 — were actually elected by the House of Rep- 
resentatives. This led to the common belief that the congressional 
caucus was helping to do indirectly what the Constitution had 
intended to forbid. When after a long period of struggle Crawford 
finally obtained the caucus nomination in 1824, he therefore found 
it to be a hindrance to his campaign instead of a help. As the 
caucus nominee he received only 41 electoral votes in a total 
of 261. 

In the interval between the old caucus system and the new, con- 
vention nominations were made in a variety of ways. Sometimes 
this was done by a huge mass meeting; sometimes by a joint reso- 
lution of the state legislature; sometimes by a legislative caucus 
of a party. 

In 1831 the ephemeral Anti-Masonic Party held a national dele- 
gate convention at Baltimore.* This was made up of 112 delegates 
from 13 states, nominating a candidate for President and adopting 


3 Monroe received the caucus nomination by a vote of 65 to 54 for Crawford, but there 


was no contest made in spite of the narrow margin of victory. 
4 See debates in United States Senate, March 18, 1824, Annals of Congress, 18th Congress, 


rst Session, I, 354 ff., for vigorous attacks on the system. 
5 See account of the Federalist Conference of 1812, by some classed as the first convention, 


in American Historical Review, I, 680. 
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an extremely long platform.® In the same year a Whig convention 
was held, although no platform was adopted. The Democratic 
party also held a national convention in 1832 to nominate a candi- 
date for Vice-President as a running mate for Andrew Jackson in his 
campaign for re-election. In 1836 the Whigs held no convention, 
but in 1840 both of the major parties held delegate conventions and 
since then this has been the regular practice of all parties.” 

At first there was great irregularity and laxity as to the delegate 
representation. In 1835, for example, there were some 600 dele- 
gates in the Democratic Convention, of whom about 200 were from 
Maryland and over 100 from Virginia.® 

Soon, however, a definite basis of one vote for each electoral 
vote was adopted in both parties, although sometimes double the 
number of delegates were sent. After the Civil War the number 
of votes per state was changed to twice the number of electoral 
votes. Territories have been admitted with some variations as to 
the vote allowed. 

This system, which makes population rather than party strength 
the basis of representation, has been subjected to severe criticism, 
especially in the Republican party. The lack of an organized party 
in the South and the large number of delegates sent by a relatively 
small number of voters from states certain to return a Democratic 
electoral vote, together with the frequent contests and charges and 
counter charges of fraud and corruption in the choice of delegates, 
caused discontent with the system and created a demand for a 
reorganization of the basis of representation.® 

In 1912 southern states which in 1908 had cast 50,000 Republican 
votes (and in the election no electoral votes) wete represented by 
88 delegates or one for each 600 voters, while other states such as 
Ohio, Illinois and Indiana were represented by one delegate for 
10,000 tO 15,000 voters. When the party was in power, the patron- 
age was used to influence the selection of delegates, and when out 
of power there were great temptations to employ undue influence 


5 See Niles Register, XLI, 83, 166, for description of meeting and for platform. 

"The Whigs had no platform on this occasion, other than that supplied by the slogan 
“Tippecanoe and Tyler too.”’ 

8 See Niles Register, XLVIII, 226. 


® See Proceedings, Convention of 1 900, Pp. 95-97. 
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in a situation where there was only the semblance of a regular 
organization. 

As a result of this discussion the basis of representation was 
changed in 1916" to provide for four delegates at large for each 
state; one delegate for each Congressman at large; one for each 
congressional district; and one additional for every district poll- 
ing more than 7500 Republican votes in the last election. The 
effect of this rule was to reduce the southern representation from 
33 per cent to 16 per cent of the whole. In 1921 a further change 
was made, giving one delegate to districts casting 2500 votes for 
Republican electors, and two if 10,000 are cast, again somewhat 
reducing the representation of certain southern states. In 1923 the 
rule was again changed to provide for one district delegate from 
each congressional district, one additional district delegate from 
each congressional district casting 10,000 votes or more for any 
Republican candidate in the last election, and three additional 
delegates at large from each state casting its electoral vote for 
the Republican nominee in the last preceding presidential election. 

The 1936 Democratic National Convention instructed the 
National Committee to formulate a plan for improving the system 
of apportioning delegates, taking into account the Democratic 
strength within each state. 


CHOICE OF DELEGATES 


Delegates are chosen by congressional conventions, or by state 
conventions, as in the case of delegates at large, or by the voters 
in party primaries. In some cases the delegates are nominally 
selected by the state convention, although actually recommended 
by the district convention. Since 1892 the rules of the Republican 
party have required the choice of district delegates by districts, 
but there was no uniform rule governing this point in the Demo- 
ctatic party until 1912 when the right of the district to choose a 
delegate in the direct primary was officially recognized. 

Contested cases are decided by the National Convention after 
preliminary hearings first before the National Committee and 


10 Proceedings, P- 9- 
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again before the convention’s Committee on Credentials.1! In the 
Republican party many of these contests originate in the southern 
states, where the irregular character of the organization makes 
regularity a difficult matter to decide in some cases. In 1912 the 
seating of a block of delegates whose seats were contested deter- 
mined the control of the convention by the Taft forces and pre- 
vented the nomination of Roosevelt. In 1936, 57 seats in the Re- 
publican Convention were contested, most of them being Negro v. 
white delegates from the states of the Solid South. In accordance 
with the “‘lily white’’ policy of the party in recent years the latter 
were seated in every case. Unfortunately these contests are not 
always decided according to the standards of impartial justice 
but by the strategy of rival factions struggling for control. In 
many instances where no general principle or factional advantage 
is involved, the contesting delegations are both seated and the 
voting power divided between them. ?? 


CONVENTION ORGANIZATION 


The temporary officers of the convention are recommended by 
the National Committee, and their suggestions are usually adopted 
by the convention. This does not always follow, however, as the 
committee slate is sometimes rejected. This was true in the Repub- 
lican Convention of 1884 when the committee recommendation 
was rejected by a combination of the anti-Blaine forces. Again in 
1896 the committee of the Democratic party recommended a “‘ gold”’ 
man for temporary chairman, but the delegates substituted a ‘‘sil- 
vet’’ man. In 1912 the choice of the candidate turned on the selec- 
tion of the temporary chairman and the struggle at this point was 
the central feature of the convention. The dramatic contest a few 
weeks later in the Democratic Convention at Baltimore was fraught 
with significant consequences in the choice of a candidate. The 


™ See Republican Convention Proceedings of 1892, 1908 and 1912, and Democratic Con- 
ventions of 1896 and 1904, for abundant illustration of the type of contests arising in each 
party. 

% The decision of the convention as to the regularity of contesting state delegations is not 
binding upon the state. See State v. Houser, 122. Wisc. 534, where the La Follette convention 


in the state, although held irregular by the National Convention, was subsequently held 
tegular by the state Supreme Court. 
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refusal of the Clark forces to back Mr. Bryan's policy in the selec- 
tion of chairman resulted eventually in the nomination of Wilson. 

Committees are appointed on Credentials, Permanent Organiza- 
tion, Rules, and Resolutions, one being chosen by the delegation 
from each state and territory. Of these committees the most sig- 
nificant are those on Credentials and on Resolutions. In the latter 
the struggle over the platform is carried on. Hasty hearings of 
various interests are given before this committee, and a draft of a 
platform finally appears. Before this committee in rapid succes- 
sion may come the representatives of business, of labor, of agricul- 
ture, of women, of professions, of the wets and the drys, of all the 
various shades of organized interest affected by the platform decla- 
rations. 

PROCEDURE 


The procedure of the two parties is similar in nature, but there 
are important exceptions to this general statement. One concerns 
the method of voting and the other the majority required for 
nomination. The Democratic party uses the “‘unit rule’ in voting 
under certain circumstances. The whole vote of the state may be 
cast by the majority of the delegates from the state as a unit, where 
so instructed by the state convention.” 

This rule was adopted by the Whigs but was not employed by 
the Republicans, although attempted at times. The most notable 
case was the attempt of the Grant delegates in 1880 to establish 
the unit rule, which would have effected the nomination of Grant 
in that instance.!4 The rule was used by the Democracy from the 
first, although opposition developed from time to time. In its 
bitter fight against Cleveland, Tammany opposed the rule in 1884, 
as they were bound under the regulation to vote for their oppo- 
nent. Their effort was defeated, however, by a vote of 332 to 463. 
With the advent of the direct primary a grave question was raised 
as to delegates instructed by their districts to vote for a particular 
candidate. Could a delegate so instructed be bound by the majority 
of the state delegation to vote against his instructions? To meet 

13 See Carl S. Becker, ‘The Unit Rule in National Nominating Conventions,’’ American 


Historical Review, V, 64. 
14 See Proceedings of 1880, p. 420. 
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this situation the unit rule was so modified as to read that the 
convention would enforce ‘‘a unit rule enacted by a state conven- 
tion except in such states as have by mandatory statute provided 
for the nomination and election of delegates and alternates to 
national political conventions in Congressional districts, and have 
not subjected delegates so selected to the authority of the state 
committee or convention of the party, in which case no such rule 
shall be held to apply.’’ On the other hand, in a case like that of 
California where delegates are instructed by the vote of the entire 
state, Republican delegates are in one sense voted as a unit in the 
convention. 

The Democratic party until 1936 required a two-thirds vote for 
the nomination of candidates. This was construed as meaning 
two-thirds of the delegates voting. This rule was early attacked 
in 1833, but was then sustained (231 to 210) and held until 1936. 
In the national convention of that year the Roosevelt forces were 
strong enough to put through the repeal of this rule. They had 
tried to do this in 1932 but met with great Opposition. The deci- 
sion of the rules committee to increase southern representation in 
the convention helped to override southern Opposition to the 
change.’® During the period that it operated, the rule defeated a 
majority candidate on only two occasions, Van Buren in 1844 and 
Clark in 1912. However, it gave one-third of the delegates a veto 
in advance of the naming of any candidate and it increased the 
power of minority blocs. 

The actual organization of the conventions is more complicated 
than appears on its face. Its elements include: 

The inner circle of leaders, including delegates and magnates. 

The delegates. 

The galleries. 

Party and public opinion. 

Nominally and technically, control rests absolutely with the 
Ioco convention delegates,!? who hold the sovereignty of the 


© Proceedings, 1912, p. 76. 
16 Everett S. Brown, ‘‘Presidential Campaign and Election,’ American Year Book, 1936. 


™ In the 1940 Republican National Convention the number was 1000 even ac i 
» according t 
the Chicago Daily News, December 7, 1939. a 
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party in their hands. Whatever they may do is the supreme law 
of the party. They are, in a partisan sense, omnipotent. But they 
are grouped in series or blocks which are led by a relatively few 
men. There are leaders of leaders and bosses of bosses, finally reduc- 
ing the actual direction of the convention to a small number of 
men, although this does not mean that they may be absolutely 
arbitrary in their conduct. Within limits their writs of authority 
run; beyond those come murmurings and revolt. If these leaders 
and bosses, not all of whom need be members of the convention, 
agree upon a line of policy, it is likely to be carried through. Con- 
flicts come when they do not agree, and declare war upon each 
other. 

An analysis of the factors of control shows the following ele- 
ments as the principal centers of power: the Administration (of 
the party in power); the congressional group; the bosses; the 
leaders. If the party is in power the President, his cabinet and his 
appointees will be in a commanding position. This will be par- 
ticularly true of the Republican President, who will have the 
southern delegates almost solidly largely for reasons of patronage. 
The Administration will also carry with it a certain part of the 
senatorial and congressional group, always strongly represented 
in conventions. When the party is out of power the senatorial 
group may take the leading position, or at any rate an important 
position in determining the lines of action. The bosses (some of 
whom may be senators) will control considerable blocks of votes 
and will figure largely in the proceedings. In many cases their 
chief interest will be local rather than national in scope. They 
are powerful factors in the party organization of large and perhaps 
doubtful states, and they may also be allied with special industrial 
interests, not to be ignored. The groups of unofficial leaders are 
also of great and sometimes of chief significance. Here we may 
find important figures of the type of Bryan, Theodore Roosevelt, 
Taft, Hoover, or leading journalists from Horace Greeley to William 
Randolph Hearst. These leaders are to be consulted, even if their 
suggestions are not to be followed. Either Theodore Roosevelt or 
Bryan, single-handed, was a host in himself witha following not 
to be despised. Prominent candidates with a large and compact 
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following also become influential in the course of a prolonged 
struggle for power. Within limits they may determine the course 
to be taken by their delegates. The centers of actual authority are 
usually the Administration in the case of the party in power, and a 
group made up of the organization and the leaders in the party out 
of power. 

The galleries or the spectators, some 20,000 in number, do not 
have a vote, but they have a voice, and they are always given a 
full hearing by those who do have the right to vote in the conven- 
tion. The enthusiasm, or the degree of it, on the part of these 
non-members, often affects the convention, either by directly im- 
pressing the delegates themselves, or by affecting sentiment out- 
side which in turn affects those inside. A deliriously enthusiastic 
gallery influences the party and the public, and indirectly the dele- 
gates. The ominous cry of ‘‘We want Teddy’’ in the Republican 
Convention of 1908 improved the prospects of Mr. Taft, Roose- 
velt’s favorite at the time; and again in 1912 and 1916 the same 
slogan raised by the spectators was not without its grave influence. 
Irrational as demonstrations may be, they are impressive, and they 
may affect courses of action either by warnings of consequences if 
they are unheeded, or by holding out hopes of favor and success 
if they are followed. Demonstrations, in which the spectators as 
well as the delegates participate, have lasted over an hour —a 
triumph of crowd demand. In these prolonged outbreaks there is 
of course an element of artificiality and organization often evident. 
The lady in the gallery who waves the banner or the man who 
unfurls the picture when the excitement begins to lag are not 
necessarily accidents. But the freshness and spontaneity of genuine 
demonstrations are unmistakable, and are certain to influence all 
of those present. The nomination of a candidate for President of 
the United States on the basis of the volume of crowd applause 
would seem to be impossible or undesirable, but the effect of these 
huge demonstrations is undeniable. Delegates are not ““stampeded”’ 
by it, for they are likely to be “‘hard-boiled,”’ capable of holding 
their wits in exciting moments, but they are likely to be influenced 
by the clamor, even while they smile at it. 

Outside, party opinion and public opinion watch and wait. 
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The radio brings to every part of the land each movement of the 
president-makers, and literally millions watch with the keenest 
interest the process by which the next ruler of the land is being 
chosen. Over the wires may come the lightnings of the party and 
the public, and they may presage sunshine and victory or they 
may forecast a storm. Editorial and other comment comes back 
to delegates and leaders of the party, and if pronounced may help 
to shape their course. Direct messages from constituents are not 
wanting and not without their influence. In Mr. Bryan’s famous 
fight for the control of the Baltimore Convention in 191218 — per- 
haps the greatest triumph of his spectacular career — it is said 
that 110,000 telegrams from members of the party were sent to 
delegates during the struggle.1® In a long contest delegates are 
very likely to hear from the “‘folks at home,’’ who may express 
themselves with force and effect regarding the convention’s action. 
There is little question that the prolonged deadlock between the 
McAdoo and Smith forces in the Democratic Convention of 1924 
reacted against the fortunes of the party. The bitter struggle left 
both factions dissatisfied and the rank and file of the party showed 
little enthusiasm during the election. . 

It is true that public opinion has expressed itself chiefly in the 
course of the pre-nomination campaign, where its decided prefer- 
ences, if any, have already been fully developed. But if the issue 
is still undecided, and the contest is long drawn out, there is still 
wide opportunity for renewed statement of the party or the public 
will and judgment. 

Murmurs against the nomination of Blaine in 1884, against 
Parker in 1904, against Taft in 1912, against Smith in 1928 were 
unheeded, but they forecast disaffection in the party ranks, and 
party disaster at the polls. Cleveland, Bryan, the Roosevelts, 
Wilson were opposed by powerful forces, usually dominating and 
actually holding the necessary votes to defeat them, but not dar- 
ing to act against the evident demand of the general opinion of the 


party. 


18 Proceedings, 1912, p. 129. 
19 W. J. Bryan, Tale of Two Conventions (New York, 1912), p. 152. Mr. Bryan himself re- 
ceived 1128 telegrams from 31,331 persons in 46 states. 
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This opinion is made up of the organized and unorganized de- 
mands of various interests and ideals: business, agriculture, labor, 
professions, women, propaganda groups of all types, and the less 
organized and less articulate general feeling of the community, 
which intelligent party leaders strive to catch, whether they wish 
to follow it or avoid it. In this process, curiously enough, citizens 
participate without much regard to party, mingling in the general 
stream of influence. Partisan Republicans ‘“‘hope’’ that the Demo- 
cratic party will nominate this or that one, while partisan Demo- 
crats ‘‘hope’’ that the Republican party will nominate one or an- 
other of the candidates suggested. To the extent that they give 
expression to that “‘hope’’ they influence the selection actually 
made. In this formative process, of course, class, race and section 
play their parts, but often the preferences have little basis other 
than the broad verdict as to the personality of the man or his 
general attitude on national problems. And it is true that small 
minorities well equipped with funds and publicity may artificially 
create a “‘demand”’ or ‘‘sentiment’’ for a candidate which might 
equally well have been created for a thousand others with no 
greater qualifications. - 

The convention process of nominating has at its core definite 
interests, cold calculation of party and class prestige, of managerial 
skill and prudence; at its surface, fever heat and pandemonium. 
There are tropical and arctic zones where torrid enthusiasm or cold 
cunning rules each in its own appointed sphere.?° A great event 
in a great democracy, it is set and staged on a great scale. An 
eloquent nominating speech has not yet secured a nomination for 
the candidate named, but at least two convention speeches have 
led to the choice of the orator. Garfield’s nomination of Sherman 
in 1880, and Bryan’s ‘‘cross of gold’’ speech on the platform in 1896 
brought the nomination of the speaker in each case.2! 


20 For a description of conventions see Edward Stanwood, History of the Presidency (Boston, 
1898); A. K. McClure, Our Presidents (New York, 1905); J. B. Bishop, Presidential Nominations 
and Elections (New York, 1916); and James A. Farley, Behind the Ballots (New York, 1938). 

*! For famous nominating speeches, read Ingersoll on Blaine, Republican Proceedings, 1876, 
p. 295; Conkling on Grant, 1880, p. 550; Garfield on Sherman, 1880, p. 554; Bragg on Cleve- 
land, 1884, Democratic Proceedings, p. 176; Franklin D. Roosevelt on Al Smith, 1928, pp. 98- 


104. 
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The choice of party standard bearer is a question of ‘‘availa- 
bility’’ for party victory or class purpose or both in most instances. 
For this reason a ‘‘compromise’’ candidate may be selected who 
has not been among the recognized leading candidates for the 
nomination. Polk in 1844, Pierce in 1852, Seymour in 1868, Hayes 
in 1876, Garfield in 1880, Harrison in 1888, Bryan in 1896, Harding 
in 1920 and Davis in 1924 were all ‘‘dark horses,’’ whose names 
appeared prominently only after the others were deadlocked and 
evidently unable to command the requisite votes for nomination.” 

The choice of candidates is determined by a wide variety of 
factors which are by no means constant, but which contain a 
number of quantities that change but little. Such questions as 
these are always important. What are the chances for party victory 
with this candidate? Or, what disposition will he make of the 
party patronage? Or, what is the nature of this candidate’s per- 
sonality? What would be our probable relations to him? Or, 
what are the principles for which he stands? What is his record 
of public service in relation to this campaign? Behind these are 
the constantly recurring questions raised by class, race, religion, 
social group, each deeply affected by the answer to their particular 
inquiry. Victory is not the only consideration as is sometimes 
erroneously said. Otherwise Roosevelt would have been the 
Republican nominee in 1912 or in 1916, or Hoover in 1920. In the 
one case defeat and in the other case a doubtful outcome were 
preferred for reasons that affected the organization and various 
interests. Patronage is not the only consideration, for if so Clark 
would have been named at Baltimore in place of the uncertain 
quantity in the form of Woodrow Wilson, the professor in politics. 

The outstanding feature in availability is location in a large 
and doubtful state where party successes may turn the tide toward 
victory. This is clearly shown by the table of nominations for Presi- 
dent and Vice-President from 1876 to 1936 given on page 314. 

Of 62 major candidates for the offices of President and Vice- 
President in the period from 1876 to 1936, New York has supplied 
18 (12 presidential and 6 vice-presidential); Ohio 9 (8 presidential 


22 Nominated on the following ballots, Polk, th; Pierce, 49th; Seymour, 22nd; Hayes, 
7th; Garfield, 36th; Harrison, 8th; Bryan, 5th; Harding, roth; Davis, 103rd. 
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and x vice-presidential); Indiana 9 (2 presidential and 7 vice- 
presidential). 


New York Indiana Ohio 
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Of 160 presidential candidates, 52 have come from three states, 
and 45 from two states, New York and Ohio. One of the objec- 
tions to the proposed direct vote for the President was that such 
an atrangement would work to the advantage of the large states, 
but as a matter of fact the largest states under the present plan 
have indirectly obtained an advantage probably greater than would 
be possible if the vote were directly cast. 

In a number of instances a military record has been reckoned an 
advantage, notably in the case of Grant, Hayes, Garfield, Hancock, 
Harrison, McKinley and Theodore Roosevelt — a total of 9 of 
the 30 major candidates for the presidency since the Civil War. 
Powerful campaigning ability was a distinct consideration in the 
cases Of Blaine, Garfield, Bryan and Smith, while almost all of the 
candidates have been men of more than average ability as public 
speakers. 


*8 This does not include the Socialist candidates, all of whom have come either from In- 
diana, the state of Debs, or New York, the home of Hillquit. 


“In the earlier period, Washington, Jackson, Harrison, Taylor, Scott, McClellan. 
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There are also certain broad limits of availability in the national 
field — the customary limitations upon candidates. Since 1876 all 
candidates of the major parties, except in 1928,° have been white, 
male, Protestant, have lived north of the Mason and Dixon’s line 
and most of them have lived east of the Mississippi. With the 
exception of Hoover no successful presidential candidate has been 
chosen from west of Indiana. All but one of the choices have thus 
been made to the east of the center of population, and somewhat 
near the financial center of gravity. No distinct representative of 
agriculture or of labor has been nominated by the major parties, 
nor has any business man been selected for President, although 
there have been exceptions in the case of the vice-presidency. The 
legal profession has claimed by far the largest number of the 
candidates, although in many instances the candidates were not 
active practitioners. 


PRESIDENTIAL PREFERENCE PRIMARIES 


In 1905 Wisconsin provided for the direct election of delegates 
to national conventions.”® In 1910 the state of Oregon provided 
for the direct election of delegates to the national convention from 
congressional districts and of delegates at large by the party voters 
of the whole state, accompanying this by provision for a direct 
vote on candidates for the presidency. 

This method was taken up by the progressive element in the 
Republican party and in the Democratic also. The powerful sup- 
port of Theodore Roosevelt was given to the plan and state after 
state took up the new system. Public opinion pressed hard for a 
direct vote upon candidates, and in that campaign some 12 states 
operated under some form of presidential primary. These states 
selected 360 delegates in each party. Roosevelt was apparently 
the popular choice among Republicans for the nomination, but in 
the bitter convention struggle following the primaries, Taft was 
named as the candidate. Clark obtained a majority of the votes 


25 The nomination of a Catholic by the Democrats and the nomination of a westerner by 
the Republicans in 1928 broke party precedents of long standing. The vice-presidential nomi- 
nations of that year also failed to conform to party practice. They were western men in both 


cases. bila six. ; 
26 See Overacker, The Presidential Primary, op. cit., and ‘‘Nominations, op. cét. 
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cast in the Democratic Convention, but was unable to secure the 
two-thirds vote required by the rules of the party, and the nomina- 
tion eventually went to Wilson. 

In 1913 President Wilson strongly urged the passage of a national 
primary law in his message to Congress. The presidential sugges- 
tion for a convention called for a body made up of Senators, 
candidates for senatorial vacancies and for the House, members of 
the national committees, and presidential candidates. In that 
session a number of bills were introduced, including the Cummins 
bill, the Hinebaugh bill, representing the attitude of the Pro- 
gressives, the Sherman bill and the Lafferty bill. Similar measures 
have been introduced from time to time, but have made no progress 
in the congressional field. Strong objections were urged upon 
constitutional grounds, and many were also made as a matter of 
policy and opinion. It was strenuously asserted that Congress is 
given no power under the Constitution to regulate the choice of 
electors in the several states, as this is an exclusive power of the 
individual commonwealth.?’ 

In 1916 there was little opportunity for trial of the direct vote 
plan, although in the 22 states having mandatory laws and the two 
states having optional laws there were altogether about 600 dele- 
gates chosen in each party. In the Democracy there was no Opposi- 
tion to the renomination of President Wilson, and the convention 
was a triumphal procession for him. Colonel Roosevelt, still a 
Progressive, could not allow his name to go before the Republican 
voters,** and Justice Hughes on the bench could not well make a 
campaign. 

In 1920 there wete again 20 states having some type of direct 
presidential primary, electing about 600 delegates in each party. 
There were a number of factors entering into the 1920 situation, 
notably, the fact that the greatest of the party leaders were out of 
the field and none had risen to take their place. Roosevelt, in all 
probability, would have been the Republican standard bearer, but 

*” See Newberry v. U. S., 256 U. S. 2390 

*8 In the Massachusetts Republican primaries of 1916 one set of delegates at large was for 
Roosevelt and the other set was unpledged. The Roosevelt set received about 43 per cent of 


the total vote cast. This discouraged Roosevelt and may have been responsible for his refusal 
of the Progressive nomination. See Overacker, The Presidential Primary, Pp. 169. 
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his death left the progressive wing of the party leaderless. The 
conservative element of the party preferred the delegate system to 
the direct primary. President Wilson, the leader of the liberal 
wing of the Democracy, was stretched upon a bed of illness and 
incapacitated for leadership, although still the nominal head of 
the party. Furthermore, shrewd observers forecast almost certain 
Democratic defeat. 

In the Republican presidential primaries of 1924, Coolidge 
received some 2,500,000 votes and Johnson about 1,000,000 votes. 
This entitled Coolidge to over a majority of the delegates in the 
- entire convention and he was nominated on the first ballot. In 
the Democratic presidential primaries of this year McAdoo was 
far ahead of any of the other candidates in the matter of total 
votes secured but this vote entitled him to only 194 delegates. 
The convention failed to follow the popular verdict and chose 
Davis, a dark horse. McAdoo had been discredited by his connec- 
tions with an oil magnate and his candidacy was bitterly opposed 
by the Smith supporters. 

In 1928 the presidential preference primaries foreshadowed the 
action of the two major party conventions but it cannot be said 
that they operated in a smooth fashion. While Hoover clearly 
amassed the most preference primary votes of all the Republican 
candidates, he won only in those states where he was unopposed, 
or where he ran against other than favorite sons. Smith, on the 
other hand, had fewer favorite sons to contend with, but when he 
entered a contest against one, he likewise came out second best. 
However, both men were clearly the leading national contenders 
in their respective parties.” 

Hoover’s renomination by the Republican Convention in 1932 
was a foregone conclusion. Since he was sure of the convention 
states and since there were only 17 states which used the presi- 
dential primary, he did not authorize the use of his name in any of 
the state primaries. Where he had no opponent and his name was 
written in, he won with ease. On the other hand, in the Demo- 
cratic pre-convention campaign, there was vigorous battle between 
Al Smith and Franklin D. Roosevelt. Both candidates entered the 


29 Roy Peel and T. C. Donnelly, The 1928 Campaign (New York, 1931), pp- 14-15- 


318 THE AMERICAN PARTY SYSi2M 


State contests where they were sure of victory and either kept 
theit names out or sought uninstructed delegations where victory 
was doubtful. Roosevelt won in 12 states and the delegates from 
these states plus those from convention states who were pledged 
to him made up a majority of the convention, but not the two- 
thirds majority which was then necessary for the nomination. 
On the other hand, Smith did not win the minimum one-third of 
the delegates which would have been necessary to block Roosevelt's 
nomination.*° 

In 1936 a new situation developed in the presidential preference 
primaries which bids well to contribute further to the decline in 
the use of this device. Since Roosevelt’s renomination was a 
foregone conclusion there was little interest in the Democratic 
primaries. In the Republican party there might have been some 
spirited contests, but one of the leading contenders, Governor 
Alfred Landon of Kansas, deliberately chose to keep out of the 
primaries and to rely upon other methods to build up his conven- 
tion support. Since he had very important newspaper support, this 
proved to be very adroit strategy. Senator Borah took the Opposite 
view and entered most of the presidential primaries. Taken by 
themselves, Borah’s primary votes looked impressive, but they 
failed to make allowance for a new factor which was now Operating 
in the situation, namely, the public Opinion polls which were 
being conducted by a sampling method all over the United States. 
In these unofficial polls, based upon a small sample from all the 
states and not simply upon the sixteen states which used presi- . 
dential primaries, Landon showed a steady growth in popular 
strength.*' His manager, John Hamilton, used this information 


3° Roy Peel and T. C. Donnelly, The 1932 Campaign (New York, 1935). 


Ee Time, May 18, 1936. The five-month record of the American Institute of Public Opinion 
pOll was: 
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and other well-known devices to win the convention delegates. 
When the convention met, Borah's “‘pledged’’ votes disappeared 
and it was a walk-away for Landon. 

Between one-third and one-fourth of the states have mandatory 
laws, providing either for the direct election of convention dele- 
gates or for presidential preference votes or for both. Since 1916, 
when there were twenty-two mandatory laws and two optional 
laws, there has been a steady decline in the presidential primary.” 
Among the reasons for this decline may be listed the immunity of 
the national convention from the control of the state laws, the 
- Jack of uniformity in the laws, the difficulties national candidates 
encounter in running against favorite sons, the ineffectiveness of 
existing statutes and their limited application. 

The larger number of states that still retain the presidential 
primary are in the western and central sections of the country, 
although the East is not without representation. The New York 
law which merely provides for the direct election of district dele- 
gates gives the voter little control over their action in the conven- 
tion. On the other hand, those laws which provide for a preference 
vote for President and for the selection of delegates by state conven- 
tions have not given satisfaction. On several occasions the state 
conventions have ignored the popular verdict completely.** The 
most common type of presidential primary law combines the direct 
election of delegates with the preference vote. The difficulty with 
these laws has been that the two methods have sometimes given 
contradictory results. In a few states the preference vote has been 
eliminated and provision is made for the direct election of delegates 
whose preferences are stated on the ballot. While this system is 
better than the others, none of the laws affords a complete op- 
portunity for free expression of opinion. In fact the machinery 
for the preferential presidential primary has never been set up in 
such form as to give the system anything like a fair chance to 
function. It is possible to express a popular party verdict in the 
great Republican states, as in 1928, but it is not possible to carry 


82 Overacker, ‘‘Nominations,”’ op. cit. In 1940 there were 14 mandatory laws. 
83 See C. E. Merriam and L. Overacker, Primary Elections (Chicago, University of Chicago 


Press, 1928), p. 1§1- 
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that verdict into effect, as was clearly shown by the primaries of 
1912 when it was obvious that Roosevelt was the choice of the 
generality of the Republican voters in states where there was a 
direct vote. At present there is no clear line of tendency regarding 
the use of the direct vote in presidential nominations. 

There are several alternatives. The direct primary for presidential 
candidates may be extended until the convention is either abolished 
or reduced to the work of ratifying an accomplished fact; or the 
direct vote may be abandoned altogether and the entire choice 
of the candidates left to the convention; or the present system of 
votes advisory to the convention may be continued. A considera- 
tion of the fundamental questions involved is of great importance 
and an examination of some of them will be undertaken here. 

Certain special difficulties stand in the way of the presidential 
direct primary which are not found in state primaries. First, there 
is the fact that the election of President is not based upon a direct 
vote, but upon a federal system in which territory and population 
are combined in determining the electoral vote. If the President 
were chosen by direct vote, the primary would be somewhat 
simpler. 

In the next place, both parties are to some extent sectional and 
the distribution of the party vote is very unequal. This is con- 
spicuously true of the Republican party, which is almost unrepre- 
sented in one large geographical area. The South furnishes dele- 
gates to the Republican convention, but few electoral votes to its 
candidates since 1876. These delegates may determine organization 
control, platform policy and candidates, but they will not supply 
the electoral votes necessary for success. Many congressional 
districts in the South have no Republican candidate for Congress, 
but these districts send delegates to the national convention. In 
less marked degree, the same thing may be said of various northern 
states which almost never cast a Democratic electoral vote, al- 
though the certainty is by no means as great as in the case of 
southern states. Assuming that conventions are strictly repre- 
sentative of the party vote, what allowance, if any, shall be made 
for the probability of securing electoral votes from any particular 
territory? In the naming of candidates, of course, the states with a 
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positive complexion, whether surely for the party or surely against 
it, are discounted, while the doubtful states have a significance of 
_ which they cannot be deprived by any rule or regulation. This is 
one of the puzzling points in the present system, but after all, it is 
equally difficult of adjustment whether we make use of the delegate 
system or of the direct vote. 

To some extent the question of expense is involved, but it must 
be said that much of the discussion regarding the cost of primaries 
is not very closely related to the facts or primary practice.*4 The 
public in times past has been unfamiliar with the outlays involved 
- in electoral campaigns, and is easily aroused by the charge that 
great ‘‘slush funds’’ have been wickedly expended when, as a 
matter of fact, much greater sums have been spent without com- 
ment under their eyes in city or county or state contests. 

Considering the size of the country and the great possibilities 
in the way of expenditure of a type no one would question, it 
cannot fairly be said that any presidential candidate has yet ex- 
pended alarming sums of money. Of course, the type of the ex- 
penditure, the source of the funds, and the interests, connections 
and purposes of the contributors are another matter and deserve 
the closest scrutiny. There is no reason to believe, however, that a 
reasonable campaign cannot be made for the presidential nomina- 
tion without excessive and undesirable expenditure. There is no 
reason to suppose that with enlightened public opinion regarding 
the necessary costs of campaigning, with democratic financing of 
campaigns, and with a reasonable amount of public aid to cam- 
paigns, any candidate representing any large group of persons may 
not present his case and that of his group to the electorate in 
adequate fashion, whether in a campaign for delegates or for 
instructions to them in a preferential primary. 

If the direct system is to be retained and developed, and we 


* The Kenyon Committee brought to light some of the facts regarding expenditures in 
the 1920 presidential primaries. The committee reported that $1,773,303 was spent on behalf 
of Wood, $414,984 on behalf of Lowden, and $194,393 on behalf of Johnson in the Republican 
primaries. Johnson polled one and one-third times as many votes as Wood. This shows that 
the use of money is not always the most effective method of winning votes. See also United 
States Senate, Special Committee Investigating Presidential Campaign Expenditures, 7oth 
Congress, 1st and 2nd Sessions, 1928 (Steiwer Committee). 
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believe it should be, it is clear that various changes should be 
made by common consent, by party rule or by statutory or consti- 
tutional action. These changes are necessary for the successful 
Operation of the system. In the first place, it is desirable that 
primaries be held upon the same day, or at least within a very 
short span of time. Experience has shown the value and necessity 
of this in local and state elections, and it is even more urgent in 
the national field. Our elections and, as a rule, our primary choices 
of delegates are based on the theory of simultaneous expression of 
opinion by all the members of the given group. It is believed that 
this is a fairer test of opinion than the type of election which is 
spread over a considerable period of time with shifting battlefields 
and scattering returns, with varying issues and situations arising 
as the returns from one state are made available in another about 
to vote. The inevitable tendency has been to hold some primaries 
so early that the issues have not yet been clearly formulated, and 
for others to be too long delayed. The North Carolina primary in 
the Republican party, for example, was held in 1 920 on the Satur- 
day preceding the Tuesday of the convention Opening, and the 
New Hampshire primary of the same year was held nearly three 
months before that date.* 

It will be desirable to define more clearly the relation between 
the primary vote and the delegate vote, to outline more sharply 
the obligation of the delegate under the preferential system. At 
present there is no common custom or agreement upon this point, 
and much confusion has arisen in consequence. The delegate who 
is announced as a supporter of A may be chosen for local reasons 
and at the same time may find the preferential vote of his district 
strongly in favor of B. Assuming, however, that the preferential 
vote is to govern, and assuming that the district is the unit for all 
except delegates at large, the question arises as to the nature and 
extent of the delegate’s obligation to vote for the candidate receiv- 
ing the highest vote in the preferential contest.** Does his obliga- 
tion then extend to the Organization of the convention in the 


% For table of dates, see Overacker, The Presidential Primary, op. cit., Pp. 209. 

%° In the Republican primary in 1920 in the tenth Illinois district (Chicago) one delegate 
was elected who had run as an avowed Johnson delegate, but cast a preference vote for Wood. 
The presidential preference vote of the state at large that year was for Lowden. 
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interest of his candidate, to the selection of a platform in accordance 
with the beliefs of his candidate, if they are available, and how 
long must he support the man for whom he is instructed? For one 
ballot, a few ballots, until released by his candidate, or under 
some other conditions? Some of these questions may be settled by 
custom, some by party rule and others by legislation, but in the 
interest of securing efficient machinery, the practice should be 
standardized as rapidly as possible. The common custom in other 
conventions has been for delegates to vote as instructed until 
‘released’ by the candidate. 
If the direct primary is further developed, what form should a 
decision finally take? Should it be a plurality vote, a majority 
vote, or should the count be made by states, each state being given 
the same weight as its delegate strength in the convention? In the 
later case, should a plurality, a majority, or in the Democratic 
party a two-thirds vote be required for a nomination? Should the 
action of the convention be simply a ratification of the preliminary 
preferential vote, or should the convention formally and legally 
retain its right to an independent choice of a candidate? Thus far 
there is no agreement upon these points, and the various bills 
introduced for national systems show a wide divergence upon many 
questions of principle and detail. As the situation now is, under 
universal use of the direct vote, the choice of candidate would be 
made on the basis of instructed delegates rather than by preponder- 
ance of mass vote without regard to state or district lines. The 
experience of states using a combination of the delegate and direct 
system, as in Illinois, was that the aggregate vote was more 
impressive than the delegate vote, and that the candidate having 
the largest vote was likely to demand the nomination even against 
a candidate receiving a smaller vote but having more delegates. 
But this might not follow in the federal field, where the state is 
the unit of electoral choice. Yet under any circumstances to 
override the claims of a candidate who received a substantial 
majority of all of the votes cast, assuming a large participation in 
the primary, would be very difficult and almost impossible in view 
of the demand for party harmony. : 
In any thoughtful reconsideration of the direct primary in 
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national affairs, consideration should be given to the subject of 
second or third choices and the other devices for qualifying the 
individual vote, or for rendering it more flexible in its application. 
In Ohio the voters have a choice between delegates whose second 
as well as first choices for President are given on the ballot. How- 
ever, the delegates have always given as their second choice some 
native son whose chances for the nomination were small. Yet 
with the broader development of proportional representation and 
of different types of preferential voting, it is possible that more 
extensive use may be made of these systems here, and in that case 
they might well be applied extensively to the choice of the presi- 
dential candidate. 

In this connection the suggestion of Dr. Boots is an interesting 
one. He proposed that the vote be taken by states, that each 
candidate be given his proportionate share of the delegates, and 
that he be allowed to select his own representatives.27 Thus if 
candidate A received 200,000 votes as against 100,000 for B, and 
there were 21 delegates, A would select 14 of them, and B 7 of 
them. In this way there would be no question about the loyalty 
of the delegate to the candidate on all convention questions, and 
no such incidents such as occurred in the 1920 Republican Con- 
vention when some delegates deserted Johnson or gave him half- 
hearted support. 

Dr. Overacker proposes that the telationship between the prefer- 
ence vote and the election of delegates should be clarified.38 ‘The 
following two plans are suggested as carrying out these ideas. In 
Plan I it is proposed to eliminate the preference vote, electing all 
delegates at large. Provision should be made for proposing these 
candidates in groups, and these groups should be arranged in lists 
upon the ballot with the name of the presidential preference of the 
group, or ‘For an Uninstructed Delegation,’ at the top of the list. 
The voter would then be called upon to make but one decision and 
cast but one vote in order to vote for the list. By providing for 
proportional representation no geographical or political minority 


37 See Supplement to National Municipal Review, September, 1 920. 


we Merriam and Overacker, op. cit., Pp. 188-89. See also page 193 for a method of carrying 
out the national preference vote for President. 
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need be barred from representation. In Plan II the presidential 
preference vote would be retained and popular election of delegates 
eliminated. The law should provide that the names of presidential 
aspirants be placed upon the ballot upon the request of five pro- 
posal-men, eligible voters of the state, who should at that time 
file a list of delegates, equal to the whole number of delegates to 
which the state is entitled, who might represent the candidate in 
the convention. There would be no reason why the same presiden- 
tial aspirant might not be proposed by more than one group of 
proposal-men or why a group of proposal-men should not support 
‘An Uninstructed Delegation,’ with the names of the proposal-men 
Gif any) sponsoring such a proposition. The vorer should be called 
upon to cast a vote for the presidential aspirant he favored or for 
the uninstructed delegation. After the primary each presidential 
candidate should be allotted a proportion of the whole delegation 
equal to the ratio which his vote bears to the whole vote cast. 
The secretary of state should certify as elected the requisite number 
of names from each of the lists filed with him, beginning at the 
top of the list as prepared by the proposal-men. The writer believes 
that such a plan would secure a short ballot, proportional repre- 
sentation, a direct vote for the presidential candidate, and re- 
sponsibility for candidacies.”’ 


PARTY CONFERENCE 


On the whole, there seems to be a general desire to retain some 
form of a party conference but at the same time a pronounced 
distrust of recent methods and results. In the cities the party con- 
vention seems to have no root, in the counties and states somewhat 
more general support, and in the national field its chief support. 
Not only the party convention, but the party itself to a considerable 
extent has been driven from the city field; in the county and state 
the convention still retains a tentative position of interest and 
power; and in national affairs the party parliament is materially 
stronger in the degree of general interest in its acts. 

In an effort to find the key to the present situation it may be 
useful to analyze the elements of present party control. 
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The agencies of party government are numerous and loosely 
organized. They include: 

Party committees, national and state and local. 

The congressional committees. 

The party caucus, Senate and House, and the legislative caucus 
in states. 

Party leaders in executive positions, as the President, governors, 
etc: 

Party leaders holding no official position. 

Party primaries, national and state. 

Party conventions, national and state. 

Somewhere in these various agencies may be found the control 
and direction of the party. The various elements of leadership in 
policies, of technical management, of responsible governmental 
leadership, are all expressed here, in somewhat indefinite form. 
The President is practically the only agency through whom they 
ate all united, as there has never been a national boss who could 
claim sovereignty over all these various domains of party power. 
This organization is the result of growth rather than design, of 
the struggle for power rather than any desire for logical symmetry. 
Yet the serious study of the party organization is not out of the 
question in a nation where large-scale organization and efficiency 
have been unsurpassed in their recent development. 

It would be possible to establish an agency in the nature of a 
Party Council, as a means of supplementin g and unifying the present 
party mechanism. Such a council might be held annually for the 
conference of party leaders and the consideration of party questions 
relating both to management and to policy. The great leaders and 
managers of the party might be brought together for purposes of 
acquaintance, of conference, and of public and pfivate consultation. 
To some extent this council might serve as a testing place for plans 
and personalities, in that respect helping in the formulation of 
conclusions regarding policies and candidates. It might serve to 
bring together the scattered threads of party control or party 
leadership and to that extent aid both the party and the public in 
forming conclusions on public questions and men 

Such a council might well include: 


———EE EE 


PRESIDENTIAL NOMINATIONS 727 


The President and Vice-President and Cabinet (of dominant 
party), and leading candidates at previous primaries (candidates 
of minority party). 

Party members of Congress, say 200. 

Party governors and runners-up, 96. 

Party national committeemen and chairmen of state committees, 
100 tO 150. 

Prominent party leaders chosen by national or state committee, 
or by party leagues or associations, say 200. 

This would make a council of about 600 members, bringing 
together the leaders, the managers, the responsible officials in a 
conference on party and public questions. 

Such a body might discuss the problems of party organization 
and management, receiving reports on such subjects as party 
primaries, corrupt practices acts, improvements in party machinery, 
finances, propaganda, or other problems, primarily of manage- 
ment. It might consider questions of party policy and, if desired, 
receive reports from special committees or commissions. It might 
hear great leaders on the questions of the day, giving them a 
forum for the elaboration of their plans and purposes. A Repub- 
lican Council of this day could hear men of the type of Martin, 
Hoover, Dewey, Taft, Landon, while a Democratic Council could 
listen to Hull, Roosevelt, Garner. The great women of the parties 
might also be heard. If, as Dr. Lowell says, the party is a ““broker”’ 
of policies and personalities, the council could afford a convenient 
occasion for the display of their wares. Party managers and 
technicians might also be heard on the problems of party ad- 
ministration and practical operation. What the real powers of 
such an assembly might be is conjectural. They might remain 
largely persuasive and educational, or they might become au- 
thoritative or directive in nature, or they might be purely 
perfunctory. 

In this connection it is important to recall the suggestion made 
by Justice Hughes, and also by Dr. Boots,* that a party con- 
ference might designate candidates for office in state and local 
affairs, subject to approval by the voters of the state or other 
‘39 Much earlier (r902) by Dr. Judson and Dr. Whitten. See Merriam and Overacker, op. cét. 
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district.4° It would, of course, be possible to apply the same plan 
on a national scale, assuming that such conferences were in existence 
in the states and could be built upon to make a national conference; 
and it would be possible to submit the recommendations of such 
a body to the party voters in a presidential primary. The action of 
the voters in such a primary might be made final, or there might 
follow a national convention of the present type for ratification of 
the results of the primary or for further deliberation in the light 
of the primary indications of party sentiment. 

It might be said that such a conference would not be welcome 
either because discussion of policies would show party dissensions 
that would weaken it, or that discussion of managerial problems 
would reveal the secrets of the organization. But as to policies 
few are deceived by the artificial appearance of unity and harmony 
often presented by the party, and this may become a weakness if 
the public thinks that a party stands for nothing, or that it dodges 
an important issue on which the nation wishes to vote at that 
time. The open discussion of differences often tends to clarify 
views and reconcile diversities of opinion. In any event, party 
divisions are not likely to remain state secrets in a democratic 
community. 

Party strategy and tactics in particular campaigns may be 
regarded as war measures, but the general managerial methods of 
the parties are not secrets from anyone who cares to inquire into 
them. Each party manager knows intimately and minutely the 
methods of the other party; and hence public discussion of methods 
could have no terrors for the party administrator. On the contrary, 
the general discussion of party management and technique might 
have the most helpful effect upon both parties by opening up such 
subjects as party representation, primary methods, party finances, 
party propaganda and related topics belonging to the side of 
management rather than to that of policy. 

It may well be asked whether parties are not already organized 
to an unwarrantable and undesirable extent, and whether further 
organization would not merely intensify the existing evil. In some 
ways it is true that the party suffers from an excess of organization, 

*° National Municipal Review, X (1921), 23; VIII (1919), 472. 
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not only in the quantity and quality of the machinery, but in the 
predominance of the machine over the men served by it. In every 
association the organization has and must have large authority. 
It is looked to for initiative and for administration and commonly 
furnishes much of one and all of the other. In all associations of a 
permanent nature there is complaint from time to time of the 
abuse of power by the organization in authority. This may be 
seen in a church, in a business organization, in a labor union or in 
any other group. When this feeling reaches a point where it inter- 
feres with the morale and the efficiency of the group, it becomes 
serious. In the political party that point has been reached and 
passed, so that there is frequently rebellion and very commonly a 
sense of hostility to or suspicion of the organization. This is 
sometimes unwarranted and undiscriminating, based upon igno- 
rance of the needs of leadership and of concerted action among 
large groups of men, but unfortunately often documented by specific 
evidence of actual betrayal, both of public and of party trust, and 
gross dishonesty. The organization will always arouse distrust 
and suspicion, but the corrupt organization will arouse these 
feelings to a point where the effectiveness of the whole group is 
seriously weakened and its primary purposes imperiled. 

The difficulty is still greater when it happens that an organiza- 
tion is allied in its corruption with a particular class and that 
constituting a minority of the community. The frequent combina- 
tion of the boss with special privilege seeking interests has aroused 
the deepest concern and has cost the party much of its natural and 
normal strength. In a party group in a democratic nation the 
unpardonable sin is the betrayal of the chief purpose of the group 
— the undermining of its foundation and the denial of its goal — 
that of popular government. The leaders in the church who are 
not loyal to religious ideals, the labor leaders disloyal to labor, the 
chamber of commerce betraying business, the agricultural associa- 
tions unfaithful to the interests of the farmers can with difficulty 
maintain their position, and if they do, they weaken the whole 
group of which they are in command. In the same way similar 
results follow in the political party which is, after all, not exempt 
from the principles that govern the action of other groups. If it 
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were not for striking exceptions in the shape of great party leaders 
and for the faithfulness of many managers, the party system would 
have suffered even more than it has. 

While, then, the party is in some ways overorganized, in other 
ways its organization is defective, and would not pass an efficiency 
test on the technical side. And on the side of organization for the 
consideration of party policies and party techniques it is singularly 
defective. The leaders, the managers and the responsible officials 
are not brought together for consultation as they would be in 
almost any other form of organization. They have neither the 
personal contact which is so valuable in all groups, the compara- 
tive study of management nor the interchange of ideas regarding 
national or party policies, as in other groups. 


CONCLUSIONS AS TO NOMINATIONS 


In comparison with the nominating processes of other democ- 
tacies, those of the United States are unique. No such elaborate 
system is known either on the Continent or in England, where 
patty conditions more closely resemble those in America.‘! Not 
only is there no direct primary, but there is no formal delegate 
convention, and no legal regulation of the nominating process. 
Party ‘‘diets’’ and conventions are frequently held, especially on 
the Continent, for the purpose of discussing questions of party 
policy; and at times these are of very great significance in fixing 
party attitudes or even national attitudes on important questions. 
But the selection of candidates is left either with the local clubs or 
societies, or with the national committee or the national leaders. 4? 
Under the various forms of parliamentary systems, there is of 
course no such significant official as the President of the United 
States; and almost the only party candidates are candidates for 


“! Frederick A. Ogg, English Government and Politics (New York, 1936); W. L. Middleton, 
French Political System (London, 1 932); Walter R. Sharp, The Government of the French Republic 
(New York, 1938); Robert C. Brooks, Civic Training in Switzerland (Chicago, 1930); Thomas 
Reed, Government and Politics of Belgium (Yonkers, 1924); James Bryce, Modern Democracies 
CN _ York, 1921); Charles Seymour and D. P. Frary, How the World Votes (Springfield, Mass., 
1918). 

” In Belgium the Worker’s party and the Liberal party have adopted by party rule methods 
of nomination which resemble American methods before the days of legal regulation. 
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parliament. Our system is as incomprehensible to the European 
seeing it for the first time as the European system is to us. 

What actually goes on in the primaries is a sifting process, in 
fact a preliminary election under the nominal forms of the party, 
but in reality much more than a party affair. Personalities and 
programs must run the gauntlet twice — in the preliminary and 
in the final election. Social and economic interests may carry on 
their struggle first within the party, and then before the whole 
electorate; somewhat as in the party caucus the legislative pro- 
posal must first secure the favorable party vote and then the 
favorable legislative vote. In some instances this will enable the 
minority to rule, as in a case where there are: 


Republicans Democrats 
PrOgteysive.) o>, . -€ 4 + + «» »200,000 300,000 — Total, 500,000 
@onservative . <<. «>» +. - 250,000 100,000 — Total, 350,000 


In this case the conservative interests having control of the 
majority party may control the election, although in a minority 
of the electors. But of course this may be adjusted in the election, 
provided the desire for a progressive candidate or policy is strong 
enough to overcome the cohesive force of party heredity or other 
considerations holding the voter within the party lines.“ 

If one party is in full control, as the Republicans in Vermont 
or the Democrats in Texas, the primary becomes in effect an elec- 
tion. More votes may be cast and greater interest shown under 
these conditions than in the regular election itself. This is partic- 
ularly true in the southern states, where there is today little 
discussion of the merits of the primary system. 

In the primary contests the concentrated units of power, whether 
economic or social or political, have the advantage over the 
unorganized groups and are in a position to dominate. Where the 
professional political machine allies itself with some powerful 


43 The American Institute of Public Opinion in April, 1938, asked the following 
question: ‘‘If there were only two political parties, one Conservatives, the other for 
Liberals, which party do you think you would like to join?”’ 

Republicans Democrats 
Iibetal Spee ce os) ae 25 percent 64 per cent 
Conservative . . . . - - 85 percent 36 per cent 
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group of special privilege interests, its strength becomes very great 
and can with great difficulty be defeated in a primary fight.* 
The inertia of a mass of voters, the expert use of propaganda, of 
machine methods, the aid of the press, the appeal to hereditary 
allegiance on the one hand and the appeal to immediate class or 
personal interest on the other — all combine to make possible a 
state of affairs in which direct democratic control is destroyed, 
and there remains only the indirect appeal to the powerful group 
in actual control of the machinery of the party. This often tends 
to be a plea rather than a command, an entreaty rather than an 
order. Here the difficulty dips below the surface and enters the 
stratum of social and industrial and political mores. 

The power of the organization is checked, however, by the 
veto of the party voters in the primaries and the veto of the elec- 
torate in the final choice — by party opinion and by public opinion. 
The ruling group frequently divides, and if fusion with the inde- 
pendent or insurgent party voters offers promise of success, a break 
in the ranks of the organized machine is not impossible. The 
possibility of such a revolution always has a restraining influence 
on the powers that be, and tends to hold them back from the 
extremes of arbitrary conduct. Sometimes popular dissent may 
crystallize into an effective counter organization, which may be 
built from the ground up and may overthrow the old guard for 
long periods of time. Of this type is the organization effected by 
La Follette in Wisconsin and Johnson in California. 

What actually occurs is a struggle on the part of various com- 
munity elements to captute one or if possible both of the major 
parties, and commit them to their program, their candidate or 
their general attitude. The most disquieting phase of the nominat- 
ing process has not been the power of the organization as such, but 
the evident alliance of the organization on many Occasions with 
compact industrial groups representing large corporate combina- 
tions. This alliance has been the source of the very gravest dis- 
content, and lies at the bottom of the restless experiments with 
nominating machinery and the attempts to make popular control 
over the party more effective. From another point of view the 

“* Walter Davenport, Power and Glory: The Life of Boies Penrose (New York, 1931). 
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apathy of the voter in regard to primary and regular elections has 
been the source of grave misgivings on the part of serious students 
of democracy the world over. It may safely be said, however, that 
both the power of the boss, with his sinister relations to corrupt 
industrial leaders, and the indifference of the voter show signs of 
disappearance from our public life. 


CHALLE KIX. 


Winning Elections 


‘‘When you are attacked never defend yourself. If your opponent calls you 
a liar, call him a thief. Raise him. 

‘Never attack a woman or a preacher. When a woman attacks me, I say noth- 
ing. The women are always right. 

“When a man is heckled at a political meeting, he should never lose his tem- 
per. That is fatal. 

“I believe with the elder Harrison that bad publicity is better than none.’? — 
William Hale Thompson, former Mayor of Chicago. 


“Keynoting implies the ability to . . . give the impression of passionately 
and torrentially moving onward and upward while warily standing still.’” — 
Edward G. Lowry, Washington Close-ups (Boston, 1921). 


LEADING party propagandist recently remarked that the 
A political campaign is no longer a struggle between funda- 
mental policies but ‘‘a race for the best positions, for flashlights.’ 1 
Historical research shows that the American political campaigns 
where fundamental policies were determined are few and far be- 
tween. So we might say that modern techniques of communica- 
tion have made these political battles almost continuous struggles 
to steal an advance on the enemy by some new mechanical or 
psychological device. 

Once nominations are made, the party concentrates its efforts 
on success in the election.? 


*R. D. Casey, ‘‘Party Campaign Propaganda,"”’ Annals of the American Academy of Political 
and Social Science, CLXXIX (May, 1936), 96-105. 


*R. D. Casey, ‘‘Republican Propaganda in the 1936 Campaign,”’ Public Opinion Quarterly, 
I (April, 1937), 27-44; James A. Farley, Behind the Ballots (New York, 1938); R. V. Peel and 
T. C. Donnelly, The 1928 Campaign (New York, 1931), and The 1932 Campaign (New York, 
1935); R. C. Brooks, Political Parties and Electoral Problems (New York, 1933); E. M. Sait, 
American Parties and Elections (New York, 1939); P. O. Odegard and E. A. Helms, American 
Politics (New York, 1938); H. F. Gosnell, Boss Platt (Chicago, 1924); E. Stanwood, History 
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Organization, propaganda and finance are the central considera- 
tions in the campaign. The backbone of the organization for 
campaigning is the ‘‘regular’’ party force, ready at hand for the 
struggle. This is supplemented by an auxiliary organization which 
reaches far beyond the limits of the usual standing army. The 
regular organization has its standard routine duties to perform, 
including the registration of voters, the conduct of the canvass, 
the execution of the party propaganda, the manning of the polls, 
the supervision of the count and the canvass. In an electorate of 
some 65,000,000 this is a task of no light proportions and requires 
concerted effort on a large scale. In times when popular excitement 
is at fever heat there will be many willing hands to aid in this 
operation, but in the “‘off’’ years, when popular interest is rela- 
tively slight, it will be much more difficult to obtain the force 
necessary to carry through the task vigorously and effectively. 

The leaders of the organization will direct their efforts toward 
competition of the machinery, filling in the inevitable gaps and 
re-enforcing the weak spots as far as possible. They will endeavor 
to bring the organization to the highest possible degree of effi- 
ciency. They will strive to bring about harmony between clash- 
ing factions and personalities. They will labor to strengthen the 
morale of the workers by creating confidence in a victorious out- 
come — the “‘illusion of victory,’’ or at any rate a memorable 
‘‘showing’’ where victory is out of the question in a particular 
territory. Battles may be won or lost by the skill and energy shown 
at this particular point. 

The ‘‘regulars’’ will be supplemented, however, by various 
classes of organizations, hastily improvised for the occasion or 
carried over from some previous campaign in skeleton form. These 
will include groups of all types and kinds where there is a prospect 
of adding to the party’s strength. The types will vary somewhat 


of the Presidency (Boston, 1928); A. K. McClure, Our Presidents and How We Make Them (New 
York, 1905); J. B. Bishop, Presidential Nominations and Elections (New York, 1 916), and Our 
Political Drama (New York, 1904). Mig 
Election statistics are often given in the reports of the Secretaries of states. Compilations 
are found in Appleton’s Encyclopedia (1861-1903); E. E. Robinson, The.Presidential Vote 1896- 
1932 (Stanford University, 1934); the American Year Book; and the World Almanac. The best 
running accounts of election processes are found in the columns of the daily and weekly press. 
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in campaigns and from section to section. Nationalistic committees 
will include the Italian, the Polish, the Czech, the Swedish, the 
German, the Negro, the Lithuanian, the Greek, the Jewish and 
many others, often with separate headquarters, speakers and 
literature and with a special campaign organized to fit their 
peculiar needs. 

Other types of organizations are designed to attract economic 
groups, such as business, labor and agriculture in their various 
branches. There may not be special committees for groups as 
broad as these, but there are separate organizers or chargés who 
specialize in party canvasses of this description. In certain cam- 
paigns there may be a high degree of specialization, and very 
intensive efforts made in special fields of the occupational and 
professional groups. Lawyers, physicians, retailers and whole- 
salers in special lines of industry, bankers and brokers, real estate 
and insurance men and many other groups may be organized in 
local campaigns or in national contests. In the field of labor, 
similar subdivision will be made. 

The farming constituency is so large and so widely distributed 
and operates under such widely differing conditions that no special 
form of committee organization is devised as a rule, but each state 
and locality develops its own method of procedure. 

With the advent of women’s suffrage new machinery has been 
devised for dealing with women’s votes. For this purpose special 
committees and special campaigns have been started. These 
agencies undertake to deal with the problems of swaying the 
woman's vote from one party to the other through special organ- 
izers, literature, speakers, and all the direct and indirect methods 
of influence that the occasion may require. 

In national contests, the East, New England, the Middle Atlantic 
Coast, the West, the South, the Middle West and their subdivisions 
may all require special methods of campaigning which must be 
studied by the management. The arguments, speakers, literature, 
and spot broadcasts adapted to vote-getting in one section may 
not fit well in another, and a judicious variation of the basic tune 
may be advisable. While the broad lines of the patty’s campaign 
must be uniform, yet frequently the party position is a flexible 
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one, and arguments may be emphasized differently here and there 
to meet local situations. Thus the Republicans did not press the 
gold standard as vigorously in the silver states of the Rockies as 
they did in the banking sections of the East; nor did the Democ- 
racy stress free silver as persistently in New York as in Colorado. 
The Democracy did not emphasize Imperialism in 1900 as strongly 
in the West and South as in the latitude of New England; nor did 
the Republicans oppose the League of Nations as strenuously in 
Massachusetts as in Wisconsin. In 1928 the Republicans did not 
urge prohibition in the East or in the cities; nor did the Democrats 
emphasize wetness in the South or in the rural North and West. 
The same principle of regional application is found on a smaller 
scale in state and local campaigns. 

A special appeal is sometimes made to new voters who may be 
organized as clubs of various descriptions.’ College clubs are 
formed from time to time for the same purpose. The first voter 
not only is of help to the party in the particular election, but he is 
likely to continue voting as he began; his initial ballot therefore 
possesses an unusual significance. Its importance has never been 
fully realized by the party managers who have often failed to sense 
the psychological significance of the establishment of the party 
habit. 

Elaborate campaign committees are also set up, consisting of 
various types of citizens of various forms of prominence. These 
lists include men and women whose names are influential in their 
neighborhoods, whether the range is large or small, strictly local 
or nation-wide. On these ‘‘committees’’ are placed thousands of 
citizens who are not parts of the regular working organization 
and are not actively interested in politics, but who constitute a 
great reserve army now thrown into action at the critical moment. 
Some are traditional members of the party; some are new recruits; 
some represent accretions from the independent group or from the 
traditional foe; some are moved by general interest and some by 
very definite and specific special and personal interest in the out- 
come of the campaign. 

The party organization at the height of its activity consists of 


8 J. F. Hogan, The History of the National Republican League of the United States. 
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thousands of workers, regulars and volunteers, spreading the propa- 
ganda of the party, with its traditions, its policies and its candi- 
dates. At the center is the core of seasoned veterans, led by com- 
manders skilled in the strategy and tactics of political war, the 
general staff in whose souls the noise and confusion and shock of 
battle raise no panic or dismay. Many of them sniff the battle 
from afar and rejoice in it. Around them are the larger numbers 
of the volunteers whose enthusiasm may be great, although in all 
probability of short duration. Men and women of all classes and 
races and sections are arrayed in a hastily improvised army of 
propaganda led by skilled and seasoned chieftains. No definite 
figures are available but a fair estimate of the number of workers 
in the last few weeks of a great national campaign is over a million, 
doing “‘more or less’’ in the interest of the party cause. The 
amount of latent interest available for this purpose is very large, 
and the amount of time, thought and money contributed in this 
way is beyond all calculation. There are times of great excitement 
when political issues crowd all others into the background, while 
the great problem of self-government comes to the fore as the 
major subject of human interest. 


PROPAGANDA 


The chief media of propaganda are the printing press, films, 
demonstrations, the radio, public address systems, the canvass. 

The party press includes here dailies and weeklies as well as 
other periodicals, party pamphlets, leaflets, clip-sheets, boiler- 
plate, press clippings, cartoons, auto stickers, posters, and pictures 
— all designed to spread the doctrines of the party to the voters. 
The great metropolitan dailies and the country weeklies unite 
in the drive for victory. Some of these papers are moved by tradi- 
tional party interest or by the issues of the particular campaign; 
others are owned by party leaders or the interests affiliated with 
them; still others are influenced in various ways by printing or 
other more direct subsidies. They constitute powerful weapons of 
offense and defense, not only during the campaign but in the more 
quiet intervals between battles. 
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In national campaigns the parties have emulated the newspapers 
and have publicity bureaus which resemble the editorial staffs of 
the large metropolitan dailies. The personnel of the party pub- 
licity bureaus is usually recruited from the ranks of newspaper 
men. Special publicity agents prepare releases suitable for publica- 
tion even in the columns of the enemy papers, producing just the 
shade of opinion that the occasion calls for in the particular situa- 
tion. Skillful writers endeavor to cover all the various shades and 
types of journals, trade and industrial, both in the form of open 
appeal and in the subtler form of indirect propaganda. The foreign 
press is carefully cultivated. Specially prepared material is sent 
out to the various newspapers, and in many cases a ‘‘plate’’ service 
is sent out to the rural papers, ready for insertion and use. - 

Material in general use includes the platform and policies of the 
party, criticism or defense of the party record as the case may be, 
information regarding the personality of the candidates, statements 
by the party leaders, and above all the expressions of opinion made 
by the candidates themselves, outlining their principles and pro- 
jecting their policies. Of value are the statements of independents, 
known to be free from party dictation, or of those who have been 
hostile but now support the party. No pains are spared to spread 
broadcast the party ideas and sentiments through every section 
and class in every language and in every conceivable style, wherever 
they will be useful in the great enterprise of vote getting.» 

In connection with the work of the publicity bureau are other 
features of party advertisement. The billboard still survives as an 
instrument of publicity, blazoning the faces of the candidates, and 
perhaps carrying some slogan of the campaign designed to catch 
the attention of the voter. Pictures of candidates are circulated 
by the million, and where possible are placed in private homes. 
They serve a useful purpose in suggesting the party idea to the 
passer-by, although a variety of different pictures tends to confuse 
him. Further, a strong predominance of the party pictures on one 

4 See Robert E. Park, The Immigrant Press and Its Control (New York, 1922). 

5 The campaign textbook issued by each party in presidential years is an excellent com- 
pendium of party arguments, although it does not exhaust the repertory of appeal. An inter- 


esting study has been made of propaganda methods by R. Casey in his Propaganda Technique 
in the Presidential Election of 1928 (unpublished, Madison, 1 929). 
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side or the other helps to create the much coveted “‘illusion of 
victory,’ which may itself bring victory. 

The use of motion pictures in political campaigns offers many 
more possibilities than the old-fashioned still pictures. In recent 
campaigns various ‘‘news events’’ have been screened in order to 
familiarize the motion picture public with the candidates, their 
supporters and their views. Franklin Roosevelt’s first campaign 
for governor of New York State was greatly aided by a series of 
sound pictures which were sent into all parts of the state. In some 
local campaigns candidates have used a fleet of trucks equipped 
with sound motion picture machines which would back up to 
convenient walls and attract street crowds. In California in 1934, 
at the time of Upton Sinclair’s EPIC campaign, the cinema com- 
panies contributed to Sinclair’s defeat by faking pictures of ‘‘bums”’ 
and “‘riff-raff’’ and hoboes flocking into the state because of his 
promised Utopia. The national committees of the two major 
parties used a number of special short reels to appeal to such groups 
as the farmers, the Negroes and the workers. 


MASS MEETINGS 


The meeting or demonstration is a standard form of party war- 
fare. The accompaniments of the barbecue and the parade are less 
frequent than in earlier days, but the party mass meeting still 
flourishes in undiminished vigor. In some places it is accompanied 
by a modified form of vaudeville entertainment.* Meetings are 
intended partly as appeals to reason but largely as appeals to 
emotion. They assemble and encourage the faithful; they may 
attract the independent or undecided voter; they intimidate the 
enemy by a show of strength and enthusiasm. In most campaigns 
they are attended largely by the regulars who come to learn why 
rather than whether, but in times of stress thousands of undecided 
voters are reached in this manner. 

Political meetings are an important means to develop and 


°In local campaigns the ‘‘entertainment”’ feature of the “meeting’’ may readily take first 
place, and the ‘‘smoker,”’ ‘‘stag’’ or ‘‘show’’ may crowd everything else to the rear. The 


candidate himself may entertain the audience by singing, by swinging Indian clubs, by jug- 
gling tricks or other amusing devices. 


WINNING ELECTIONS 341 


maintain party morale. Some political meetings may take over 
the patterns of religious revivals or camp meetings. When a real 
master of the art of political oratory addresses such a meeting, he 
may be able to lift the act of voting out of the realm of personal 
choice into the area of impersonal service for the country. A 
successful political meeting appeals to local consciousness, party 
loyalty and civic pride. The leading spell-binders are adept at the 
art of mass mesmerism and may bring their audiences to an emo- 
tional frenzy. 

Campaign oratory is a type of party warfare almost universally 
employed but varying widely in its application, purpose and 
effect.’? Some speakers arouse the regular to renewed enthusiasm; 
others may reach the independent voter; some carry with them 
chiefly the weight of a record and a name of value to the party. 
The greatest significance attaches to the utterances of the candidate 
or leading candidates, and in less measure to the deliverances of 
well-known leaders of the party. The candidate not only expounds 
a view, but also expresses what may be more important —a 
personality. The voter asks not only, what does he stand for; how 
does he state his case; but also, what mannet of man is he? Regulars 
will probably support him in any event, but the fervency of their 
enthusiasm will be to some extent determined by his personal 
characteristics; and upon that magnetism or lack of it will often 
hang the outcome of the battle. 

The importance of oratory in American presidential campaigns 
has probably been overemphasized. Bryan, Theodore Roosevelt, 
Taft, and Smith made extensive speaking tours, but McKinley, 
Wilson, Harding, Coolidge and Hoover found this unnecessary. 
The long speaking tour is exhausting and less care can be taken in 
the preparation of the speeches.® 

The mass meeting is nevertheless a significant factor in party 
success, radiating waves of electrical enthusiasm, strong or weak 
as the case may be. It is not merely the oratory or the argumenta- 
tion that is effective, but the generation of impulse to action, of 


7 Frank Kent, The Great Game of Politics (New York, 1923), Chap. VIII; W. B. Graves, 


Readings in Public Opinion (New York, 1 28), Chap. XIV. 
8B, M. Sait, American Parties and Elections (New York, 1939), Chap. XXII. 
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enthusiasm and determination, sending out men who become 
advocates of the party cause, spreading the contagion of their 
interest through their own immediate groups and points of contact. 
The organization utilizes enthusiasm, but the successful meeting 
generates it. This is as true of the small house meeting where a 
few neighbors are gathered as of the meeting in some great audi- 
torium where thousands are assembled. 


RADIO 


The most important technological advance in political campaign- 
ing in recent years has been the extensive use of the radio. It was 
first employed in the presidential campaign of 1924, but it was not 
until later campaigns that huge funds began to be expended on this 
form of publicity. “‘Radio voice’ has become an important con- 
sideration in connection with the question of availability, and 
many attribute Franklin Roosevelt's phenomenal success as a 
campaigner to his voice quality and voice control before a micro- 
phone. Stuart Chase in his book, A New Deal, which appeared in 
1932, predicted that some time in the not-so-distant future a 
presidential campaign would be fought in which one candidate 
would be favored by the greater majority of the newspapers and the 
other candidate would have to resort toradio as his chief means 
of disseminating his propaganda. He further predicted that the 
candidate using the radio most successfully would win. According 
to some observers his prediction was fulfilled within four years. 

A party which does not have a candidate with an outstanding 
radio voice may employ others to use this medium. Well-known 
tadio commentators have been known to appear as many as five 
days a week for a national campaign committee. ‘‘Spot announce- 
ments’’ and short skits have also been used to drive home the views 
of the party and its candidate. Broadcasts in foreign languages 
have been employed extensively by both of the major parties. 

Especially in state campaigns the power of the radio has been 
demonstrated a number of times. In Kansas, Dr. John R. “‘Goat 
Gland” Brinkley was able to obtain nearly a third of the votes in 
the Republican primaries of the early thirties by employing the 
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radio as his exclusive means of publicity.? Senator Huey Long’s 
power in national politics was in large part a product of his exten- 
sive and skillful use of the radio. The national broadcasting chains 
gave him free time on the air to rake the administration and to 
recruit members of his ‘‘Share Our Wealth Society.’’ ° 

When the radio was first used in political campaigns, some 
expressed the view that it would reform political oratory and 
rationalize campaigning. Since the listeners could dial out any 
speech which was not appealing, it was claimed that mass mes- 
merism and spell-binding were things of the past. Unfortunately, 
this has not been so. The homeliness and earthiness conveyed by 
Huey Long on the air; the powers of vituperation, of condemna- 
tion and of innuendo demonstrated by Father Coughlin in his 
broadcasts; and the old-fashioned evangelistic techniques employed 
by Gerald Winrod show that the radio may be a means for multiply- 
ing the audience of the demagogue. 

The importance of the radio in American politics has made the 
question of the control of broadcasting a fundamental democratic 
issue. Since the radio industry is a private one in this country, 
based upon the profit motive, and not a public enterprise as in 
most European countries, the party which can buy the largest 
amount of radio time and the most extensive hookups has an 
advantage over its rivals. While it is true that the major party 
utilizing the largest amount of radio time in the first three cam- 
_paigns in which radio was important did not win the presidency, 
yet the effect of this new medium on minor parties has been dis- 
couraging. Only in such a state as Wisconsin where there is a state- 
owned radio station has some attempt been made to lessen the 
power of money as far as this new campaign device is concerned." 

In a sense it may be said that with the radio the earlier conditions 
of campaigning have been restored, except that personal contact 
is of course minimized. The development of television will bring 
the candidates even closer to the voters. 

9 Christian Century, June 15, 1932; P- 755- 

10 Payl Hutchinson, ‘‘Heretics of the Air: Huey Long,”’ Christian Century, March 20, 1935, 
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CANVASS 


An essential feature of the campaign is the canvass, or personal 
solicitation of voters. This may be conducted either by the candt- 
dates or by the workers of the party, regular or volunteer. The 
personal canvass is intended to give the bulk of the voters a personal 
impression of the candidates, where the electorate is small enough 
to permit it; or groups of them where the electorate is too large for 
personal contact with any considerable percentage of the voters.” 
Not all candidates are equally adapted to this undertaking, but 
every successful official who faces the electorate must possess a 
certain facility in the art of personal contact with the mass of the 
voters. The sensitive electorate will inevitably detect any symp- 
toms of shrinking from mass contact, and will respond in kind. 

Canvassing techniques must necessarily vary with the type of 
the district. In some of the exclusive high rental areas of the 
metropolitan centers of the United States it is not possible for a 
political worker to get past the doorman or the butler without a 
proper introduction. On the other hand, in poorer urban areas 
and in country districts canvassers may be welcomed. Women have 
proved to be excellent house-to-house workers for the parties and 
for independent political movements. As one of the authors has 
put it: 

‘At a ward meeting the workers were addressed as follows: ‘Go into 
homes again and again. Let them know the facts of the case. If sister is 
washing go down into the laundry and help her wash. If cleaning, get 
yourself a feather duster and talk.’ 

“The canvassers learned by experience to adapt their appeals to their 
listeners. One precinct official boasted that he could talk with any of his 
constituents. He could pray with an old woman, talk craps with a, gam- 


bler, and talk with men about their women or anything they wanted to 
talk about. He could also talk ‘highbrow.’ ’’ 8 


The worker’s canvass may be designed to ascertain the prefer- 
ences of the voter, or may be an effort to enlighten or persuade him. 


™ See M. Ostrogorski, Democracy and the Organization of Political Parties (New York, 1902), 
I, 454, 641, on the British method of canvassing. See also Frank Gray, Confessions of a Can- 
didate (London, 1925). 

* H. F. Gosnell, Negro Politicians (Chicago, University of Chicago Press, 1935), p- 140. 
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To the trained worker, a preliminary canvass quickly reveals the 
strong and the weak spots of the campaign, and upon these vigor- 
ous work is commenced. The local canvasses are reported to central 
points where they are carefully analyzed, and their revelations 
may direct the character of the campaign. They should show the 
run or drift of public opinion, and the apparent causes for the 
movement. To check or aid these tendencies active work may be 
begun. Errors in strategy may be corrected as “‘bad spots’’ are 
discovered, and general or local tactics materially modified. These 
early reports are the myriad ‘‘feelers’’ of the party showing where 
advance is easy or difficult. 

Canvasses are valuable as indications of tendencies only in the 
hands of experienced and skilled readers of their meaning, for so 
many voters are either unconsulted or undecided or refuse to indi- 
cate their preferences as to mislead the careless observer. Thus a 
canvass showing Republican 150, Democratic 100, Doubtful 150 
signifies little, unless it is definitely known what changes are 
taking place in party alignments. But in the hands of the worker 
who has canvassed the same voters for many years and knows his 
lists intimately the result may be very valuable. He will watch 
the significant changes or the significant silences of the key voters, 
as the signals that indicate the strength or weakness of the party 
cause. In a hotly contested battle doubtful voters may be can- 
vassed two, three or more times, and every effort made to in- 
fluence each one who is undecided or wavering. No pains are 
spared to ‘‘reach’’ every voter, not merely through the local 
party representative, but by whatever route or way he may 
be most effectively approached. The canvasser who is a local 
office-holder uses the ‘‘bread and butter’ or ‘“‘crying towel” 
argument. He solicits votes on the ground that his job depends 
upon his carrying the precinct. Among those voters who hold the 
ballot lightly this argument has some effect. The skillful worker 
employs a network of social, business, fraternal, religious, facial. 
personal lines of influence to bring over the doubtful or even the 
hostile voters. Great ingenuity and energy are often shown in this 
process, for in a close contest the five of ten votes per precinct that 
may be gained by this intensive process may readily snatch victory 
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from defeat.. It is precisely in this inner technique that the pto- 
fessional surpasses the amateur, and in the long run often wins his 
victories. 

For the most part the canvass must be made by ringing doorbells 
and climbing stairs. However, the telephone has come into greater 
and greater use in putting the finishing touches on the canvass. 
In fact, the telephone may be used with telling effect as in the case 
of the Wheeling charter reform campaign of 1935. 

The radio has revolutionized the canvass, however, for radio 
appeals and their timing may be very effective. The canvasser 
cannot keep up with the broadcasters, who are in contact with 
their audience every day and almost every hour. On the other hand, 
personal contacts are still a very important campaigning technique. 

From one point of view the effort of the campaigners may be 
classified as follows: 

Arousing the enthusiasm of the regulars — maintaining the 
morale of the group." 

Detaching previous opponents from their party allegiance. 

Securing the adherence of the independent voter. 

Recruiting the new voter without definite party ties. 

But the objects may also be classified as: 

Logically effective statements of party programs. 

Exploitation of the candidate's personality. 

Completion and energizing of the organization. 

Skillful conduct of party propaganda, both logical and psy- 
chological. 

It may all be summed up in the creation of a state of mind in the 
electorate which will find expression on a specific election day.¥ 

A successful campaign may be focused or timed to meet the 
occasion when the photograph is taken of the community, and to 


4 See G. S. Hall’s interesting study of Morale (New York, 1920). 

18 Frank Kent in his The Great Game of Politics, op. cét., and his Political Behavior (New York, 
1928) has endeavored to formulate some of the rules for political campaigning in this country. 
His cynical rules seem to be the following: Every candidate in every campaign is confronted 
with situations in which he has to choose between losing votes and humbugging his audience. 
Acquire the fine art of seeming to say something without doing so. Give them a good show. 
Ignore charges of corruption. Voters are indifferent to party misdeeds, since material welfare 
has a vastly greater appeal than any moral issue. Give them hokum. Even bad publicity is 
better than none at all. In order to serve the people, you must fool them first. 
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produce a certain favorable attitude or expression at that particular 
time. An adroitly and successfully conducted campaign will often 
be ‘‘timed’’ to run not too rapidly or too slowly, but to catch the 
psychological moment when the high point of enthusiasm is 
reached — not too soon or too late. 


PARTY SYMBOLISM 


Party success at the polls is in part due to the skill of the can- 
didate and his supporters in the manipulation of symbols. Social 
scientists have paid increasing attention to the role of symbolism 
in the election process.!* Symbols, whether verbal or non-verbal, 
are those representations consisting of sounds, marks, objects or 
expressions which exert influence in social life because of the 
emotional content which they have come to have. The process of 
winning votes for a given party involves the conditioning of 
persons to react in a favorable way to the symbols of that party 
and unfavorably to those of the opposition. The symbols, key 
words, phrases, tunes or objects chosen to elicit specified responses 
must conform to the predispositions of the largest possible number 
of voters. While there is no question that the conditioning of the 
voters to respond in a certain way toward given symbols begins 
at a very early age, the process may be made a continuing one by 
the constant association of new symbols with familiar ones. 

Let us take for an example the way in which certain citizens 

‘have been conditioned to respond to the familiar party labels. 
A study made of some political concepts of a group of adolescents 
in a junior high school showed that the party names had already 
acquired significant but varied meanings.!? A word-association 
test was given to these pupils and they were instructed to put down 
a single reaction to each stimulus word. In response to the label 
‘Democratic party,” a few put down such answers as “‘bums,”’ 
‘“‘no good,” “cut-throats,”’ ‘‘dirty politics,”’ and a few were at the 
opposite end of the scale with such teplies as ‘“‘good party,” 

16 For detailed references consult Propaganda and Promotional Activities: An Annotated Bibli- 


ography, compiled by H. D. Lasswell e¢ al. (Minneapolis, 1935), and continued by B. L. Smith 


in the Public Opinion Quarterly. 
17 J. Donald Kingsley, “Some Political Concepts of a Group of Adolescents 1n the Public 


Schools of Albany, N. Y.”’ (Ph.D. thesis, Syracuse University, 1933)- 
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“leading party,’’ “‘good principles,’’ ‘strong party’’ and ‘‘best 
party,’’ but the majority wrote down words of a more neutral 
character such as “‘special party,’’ ‘‘politics,’’ ““‘donkey’’ and 
“‘voting.’’ The responses to the term ‘‘Republican party’’ ranged 
from such unfavorable ones as ‘‘awful,”’ “‘gypp,’’ “‘blah blah,’’ to 
“expresses my ideas of government,’’ “‘good party’’ and ‘“‘leading 
party, with such non-committal answers as “‘politics,’’ “‘dry,”’ 
“election,”’ ‘‘elephant’’ in between. 

Attachment to a party symbol becomes a fixation in some cases. 
This is the situation in certain minority groups which have been 
closely bound by historical ties to a given party. Some of the 
Negroes in the United States have what might be called a Recon- 
struction fixation. In the case of the older generations the tradition 
of Abraham Lincoln as the emancipator and their bitter disappoint- 
ment at the collapse of the Reconstruction regimes have con- 
ditioned them against any association with the Democratic party. 
Disfranchisement, lynchings, Jim-Crow laws, the cropping system 
and other social and economic practices are laid at the door of the 
Democratic party. Some Negroes have asserted that under no 
circumstances would they support a candidate bearing the Demo- 
cratic label. The qualifications of the candidates and the issues 
become irrelevant when the party symbol has become such a 
target for hostile feelings. While the Negroes in the northern 
industrial areas are getting over their Republican fixations, there 
still remains a considerable body of dyed-in-the-wool Republican 
sentiment among them, particularly among those not dependent 
upon the W.P.A. 

Political attitudes boil themselves down to key words, slogans, 
phrases or objects which may be called symbols. The process by 
which these symbols are encrusted with meanings may not be a 
logical one. In the physical sciences and mathematics, symbols 
are not emotionally charged, but in politics many symbols are 
employed which arouse respect or hatred toward a person, group 
or policy. The emotional states of rage, fear and affection are 
powerful stimulants to action and the task of civilization has been 
to prevent these impulses from becoming anti-social and to sub- 
limate them along socially useful lines. 
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According to H. D. Lasswell, political symbols may be classified 
as symbols of demand, of identification, or of fact.'* A symbol of 
demand is one which embodies a commitment to action. Thus 
the campaign slogans, ‘‘Make the World Safe for Democracy,”’ 
‘Turn the Rascals Out’’ and ‘‘Balance the Budget’’ are symbols of 
demand. Symbols of identification refer to persons or groups in 
the name of which statements of fact and demand are made. For 
example, certain persons who classify themselves as ‘‘Americans,’’ 
‘Protestants,’ ‘“Nordics’’ may attack other persons as ‘‘Com- 
munists,’’ ‘‘Foreigners,’’ ‘‘Jews’’ or ‘‘Fascists.’’ A symbol of fact 
is a statement about past, present, or future conditions for which 
no overt preference one way or the other is expressed in the sentence 
in question. ‘Prosperity Is Just around the Corner” anid wie 
Kept Us Out of War’’ are examples of symbols of this sort. 

The language used by political propagandists tends to reflect 
the interests and habits of the voters. Because personal achieve- 
ment and business success are so prized in the United States, it is 
not surprising to find the politicians using the terminology of 
business in order to win favorable collective responses. The 
Republican slogan of 1896 is an illustration of this tendency. 
‘Sound Money” was a cry difficult to meet, because it tended to 
put the opposition on the defensive. ‘‘Protection’’ was also an 
effective cry. In the twenties the Republicans exploited the 
‘‘Prosperity’’ appeal, asserting that prosperity was more secure 
under Republican than under Democratic rule. 

There is also a tendency for American politicians to employ 
theological and legal language. Clergymen and lawyers have 
played an important part in the development of the symbolism of 
American politics.% The discussion of such issues as slavery, 
prohibition, the degradation of morals in the great urban centers, 
and of the place of the home and the school in American life has 
been carried on in Biblical terminology. It is significant that the 
champion of Fundamentalism in the Scopes trial involving the 
teaching of evolution in the public schools of Tennessee was 


18 World Politics and Personal Insecurity (New York, 1 935) P- 7: = 
19 André Siegfried, America Comes of Age (New York, 1927), Chap. III, ‘The Religious 


Aspect.” 


350 THE AMERICAN PARTY SYSTEM 


William Jennings Bryan, three times candidate for President of the 
United States, former Secretary of State, and a leading figure in 
American politics for forty years. Bryan was also a lawyer and 
so wete over half of the Presidents of the United States. “‘Con- 
stitutionalism,’’ ‘‘Judicial Supremacy,’’ “‘States’ Rights,’’ “Bill 
of Rights’’ are the terms used to discuss political issues by all 
parties. Measures designed to meet economic needs are discussed 
not on the basis of their merits but on the basis of their conformance 
to the canons of American legalism. 

Since the voters pass upon candidates as well as issues, the party 
propagandist must build up favorable pictures of his own organiza- 
tion candidates and unfavorable pictures of those of the opposi- 
tion. The vocabularies of encomium and vituperation in American 
politics are particularly rich. Elaborate myths are constructed 
regarding the superior qualities of a candidate who is being pro- 
moted. Thus in 1928 Hoover was pictured as a superman, a prac- 
tical idealist, a humanitarian, a great engineer, a veritable miracle 
worker, and a master of emergencies. In 1936 Franklin D. Roosevelt 
was painted as a warm-hearted statesman, a calm, hard-working 
executive who kept cool in the country’s greatest peacetime 
crisis; and Landon was presented to the American public as a 
great economizer, a Kansas Coolidge, a typical American and a 
second Lincoln. At the same time the opposition is attacked by 
means of counter myths. In 1928 the Republican propagandists 
did everything they could to destroy the picture of Al Smith as 
the “Happy Warrior,’’ and they presented him instead as the 
wise-cracking city clown, without dignity or reserve, a Catholic, 
a Tammany man, a drunkard, a tobacco chewing city smart alec, a 
politician devoid of education and the virtues, and a city-bred 
lowbrow, whose wife did not possess the social qualifications for 
the White House.” In 1936 the opposition to the New Deal tried 
to “Smear’’ Roosevelt as the dangerous idealist, the foe of business, 
the fickle executive. 

Fortunate or unfortunate phrases of candidates or their friends 
may become campaign incidents of great import. Thus the Rev. 
Burchard’s phrase characterizing the Democtacy as a compound of 

*9 Casey, ‘‘Party Campaign Propaganda,” op. cif. 
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“Rum, Romanism, and Rebellion’’ carried consternation among 
the friends of Blaine, and perhaps cost him the election of 1884, 
in view of the fact that New York, the pivotal state, was carried 
by Cleveland by a bare tooo votes. Mr. Bryan’s declaration in 
the campaign of 1912 that “If Roosevelt thought he was the 
Moses of the Progressive movement, he must have mistaken 
the voice of Perkins for the voice of God”’ circulated with deadly 
effect. 

The language of reproach and vituperation affords a wide 
vocabulary of phrases aimed at the foe. This list includes such 
terms as mugwumps, reformers, copperheads, goo goos, gangsters, 
grafters, bolters, crooks, soreheads, double crossers, bipartisan 
dealers, tax eaters, stool-pigeons, racketeers, and a long series of 
variations upon the basic theme of the unfitness of the opposition 
for any position of public trust. In the excitement of heated cam- 
paigns, the laws of libel seem to be suspended and the utmost 
freedom is shown in personal attacks, often of the most shameful 
character. 

The party seeks to find a basis for party allegiance in the deep 
roots of the common life, down below the surface of the political 
storms, in nationalism, democracy, morality, justice, economic 
security or advantage where possible, adding to this of course 
whatever the arts of manipulation and management have already 
obtained. All groups and all interests appeal to the general good 
which they all profess to serve. All aim to promote the material 
good of the whole nation and to advance its loftiest ideals of 
democracy, efficiency, morality, however special their real purposes 
may be.”? 

Each campaign consists of two parts. One is based upon an 
appeal to the common interest, on the theory that there are no 
classes, no races, no religions, no sections, no special interests, 
but that the common interest of all will be the criterion by which 
each voter will decide his party allegiance. The other section of 
the campaign is based upon the opposite theory that the whole 
electorate is made up of a long series of special interests which 
must be shown their special advantage in the support of the 

21 Cf. Graham Wallas, Human Nature in Politics (New York, 1921). 
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particular party and its candidates in order to obtain their sup- 
port.” 


CONFERENCE 


The campaign management does not rest with organization, 
speeches, literature and canvasses. It undertakes the tasks of 
influencing groups of interests of various types by various means.” 
Nowhere does the ability of the skillful manager show itself more 
clearly than here. The active and tactful promoter here finds a 
wide and inviting range of possibilities open to him, and often he 
produces remarkable results. He seeks to find the key men in large 
or small groups, who ate widely influential in political affairs, 
whatever the cause may be. He searches for disaffection or insur- 
gency in the ranks of the opposition, and when found he en- 
coutages and fosters them. He plays upon local pride; he seizes 
upon racial groupings and their leaders; he attempts to obtain the 
Open or tacit support of religious leaders; he seeks alliance in 
social and fraternal organizations; he scours the field of industry 
and labor for useful points of contact and support; in all types of 
groupings, in all gangs from high to low. If he cannot win a 
group or leader, he attempts to soften or neutralize the opposi- 
tion; if he must attack he makes the most of it among rival and 
competing groups. His feelers reach a great, intricate network of 
social interests which he endeavors to influence in behalf of his 
party or candidate by flattery, promises, cajolery, plans general 
and special, arguments ad hominem and ad hoc, inducements ideal 
and material. But both energy and diplomacy are required, for 
the movement is swift and there is no time for long drawn out 
pourparlers. Action is urgent. The election is imminent. Delay 
is fatal. 

From the precinct worker to the national manager, a concerted 
effort is made to reach the nests and groups of voters through their 


Speaking of modern parties, Lord Bryce says: “They must sometimes wish that it was 
possible for them to address their own followers in one tongue, and their opponents in an- 
other, each uncomprehended by the other, as shepherds in the Scottish Highlands are said 
to shout their orders to one dog in English and to another in Gaelic.’’ Modern Democracies 
(New York, Macmillan Co., 1921), I, 118. 


*8 P. Odegard, Pressure Politics (New York, 1928); Graves, op. cit, Chap. XXV. 
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leaders great and small, and by means both direct and devious, as 
occasion may require. The expert sees what the amateur often 
does not, the significance of the blocks or groups of voters; and he 
bends his efforts to capturing as many of these as possible in the 
limited time he has. In this struggle, superior acquaintance with 
men and interests, quick and accurate valuation of them, untiring 
energy, diplomacy, shrewd judgment, prompt decision, coolness 
and balance amid wild confusion will often prove of decisive 
value, other factors being equal. In popular uprisings all these 
qualities of finesse are often of no avail, for then the mass weight 
of the public bears down and wears down the best tactics of 
defense. 

The general strategy of the two larger parties differs somewhat. 
The Democratic party builds upon the Solid South, a block of 
almost a third of the electoral vote (176 of 531 in 1936) and then 
aims at the East, Center or West. More commonly the attack is 
made upon the Center and the West as the chief objectives, although 
New York has been a bone of contention for many campaigns. 
Tilden, Cleveland and Franklin Roosevelt alone were successful 
in making a combination including certain eastern states. Bryan, 
Wilson and Cox built on the South and hoped for the Center and 
the West. Smith hoped to retain the South and to gain the East. 

An analysis of campaigns showing the principle, class or per- 
sonality relied upon, and the geographical points of attack, 
illustrates these differences and their variations in recent years: 


Republican Democratic 
1916 — 
Anti-Wilson Adm. East Wilson South 
Efficiency Center Progressive West 
Business West Democracy Center 
Farmer 
Labor 
1920 — 
Anti-Wilson East League of Na- South 
*“‘Normalcy”’ Center tions issue West 
with Anti- Center 
Wilson Man- 


agement 
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Republican Democratic 
1920 — (continued) 
Business-Pro- West 
gressive-Farmer 
Nationalistic 
#914 
Business East Republican South 
Prosperity Center Corruption West 
Fear of West Center 
“Radicalism” 
La Follette 
La Follette 
Farmer-Labor Center 
Opposition to 
Special Interests West 
Tipe) = 
Hoover East Smith East 
Business Center Farm Relief 
Prosperity West Labor South 
Dry, Protestant, South Wet (Local op- Center 
anti-Tammany tion) 
Progressive 
1932 —— 
Hoover East Roosevelt South 
Business Center Emergency Center 
Individualism Relief West 
Farm Relief East 
Labor 
Anti-Hoover 
1936 — 
Business East Roosevelt South 
Extravagance Social Security Center 
and Corruption Relief Spending West 
Constitutionalism Farm Program East 
Anti-Roosevelt Labor 


The Republican party has had little hope of the South, but 
pins its faith on New England and a division of the Western and 
Central states. The Republican tactics are traditionally based on 
the Northern and Eastern manufacturing and business group, with 
the Central farmer, and a division of the middle class and of the 
labor vote in the great industrial centers. 

The Democracy counts upon the white vote in the South without 
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regard to class, but in the other sections of the country strives to 
secure the support of the farmer, especially in the West, of the 
middle class and of labor. It makes less serious efforts to obtain 
the manufacturing and commercial element of the North and 
East, although by no means without strength here. 


ELECTION STATISTICS 


One of the surprising facts regarding national elections is the 
tendency toward an equilibrium between the great parties. In the 
16 elections between 1876 and 1936 there were 10 in which one 
party received a majority of the vote, and 9 in which the difference 
in the percentage of the vote received by the major parties exceeded 


5 per cent.”4 
1876 1880 1884 1888 1892 1896 1900 1904 


Republicag . . . . - - - 48.0 48.3 48.3 47.8 43.0 50.9 51.7 56.4 
Democratic . . . .- - ~ 50.3 48.2 48.9 48.7 46.0 46.8 45.5 37.6 

1908 1912 1916 1920 1924 1928 1932 1936 
Republican . . . . - - - §1:6 23.2 46.1 61.0 54.1 $8.3 39-5 36-5 
Democratic . . . . . - - 43-1 41.8 49.3 34.6 28.8 40.7 57.0 60.0 
PeDeieostvG en se 27-5 16.6 


The ‘‘avalanche’’ and the ‘‘landslide’’ were relatively rare 
before 1896, but since that time they have been more common. 
Congressional and state elections show wider ranges of party vote, 
and reversals of form are not uncommon here. But in the national 
elections where the parties function most vigorously there has 
been a remarkable uniformity in the vote of the major parties. 
In the election of 1890 following the passage of the McKinley 
tariff bill the Republican party was almost wiped out,” but in 
the election of 1896 it was back to its usual vote. In 1904 the 
Democratic party under the leadership of Parker was ovetwhelm- 
ingly defeated, but rallied in four years to almost its normal 


24 AL. Lowell, ‘Oscillations in Politics,’’ Annals of the American Academy of Political ana 
Social Science, XII (1898), 69; F. S. Chapin, “The Variability of the Popular Vote at Presi- 
dential Elections,” American Journal of Sociology, XVIII (September, 1912), 222-40. In the 
latter article the view is expressed that the variability of the presidential vote between states 
has been growing greater. See also a criticism of the Chapin study in H. F. Gosnell, ‘‘Statis- 
ticians and Political Scientists,’’ American Political Science Review, XXVII (June, 1933), 392- 

03. 
: *s Eighty-eight Republicans survived in the House. 
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strength. The Republican party in 1912 carried only four states, 
but in 1916 was again on its usual footing. The Democracy was 
overwhelmed in 1920, but before the inauguration of the new 
President was planning the battle of 1924 with high hopes of 
return to full party strength at that time. In 1928 the Democracy 
was again overwhelmed, and had losses in the Solid South for the 
first time since 1876, but four years later it staged its most impres- 
sive comeback since the Civil War. 


ELecTtoraL VOTE 


NortTHEast CENTER SoutH West ToraL 

R D R D R D R D R D 
1896 | 120 O) PIL ° 26 130 15 46 PAG Nl TGS 
1900 | 120 © | 1II0 fe) 14 142 48 13 2OZ || 55 
1904 | 129 o | 116 ° 26 140 65 fo) 3300 eae 
1g08 | 129 o | 116 fe) 27 146 49 16 eplst 162 
1912 4% | To2 || 27Pro.h “94 fo) 183, 4° 56 8 | 435 
1916 | 140 Ae SF Be 7 176 a 73 254 | 277 
1920 |’ 144 Ora fo) 56 TL 83 fo) 404 | 127 
1924 | 144 Oo | 121 fo) 47 136 83° ° 382 | 136 
1928 | 121 my || sige Oy || sine’ 64 83 ° 444 87 
1932 59 85 fo) TE fo) 183 fe) 83 Some: 
1936 8 136 fo) 121 fo) 183 fo) 83 8 | 523 

OB Ol a Ae bas Prog: © 13 Prog. 


The table given above shows the vote of four sections of the 
United States in the last eleven campaigns: the Northeast, the 
Center, the South and the West. The Northeast includes ten states, 
namely, Connecticut, Delaware, Maine, Massachusetts, New 
Hampshire, New Jersey, New York, Pennsylvania, Rhode Island 
and Vermont. The Center includes seven states, namely, Illinois, 
Indiana, Iowa, Michigan, Minnesota, Ohio and Wisconsin. The 
South includes sixteen states, namely, Alabama, Arkansas, Georgia, 
Florida, Kentucky, Louisiana, Maryland, Mississippi, Missouri, 
North Carolina, Oklahoma, South Carolina, Tennessee, Texas, 
Virginia, West Virginia. The West includes fifteen states, namely, 
Arizona, California, Colorado, Idaho, Kansas, Montana, Nebraska, 
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Nevada, New Mexico, North Dakota, Oregon, South Dakota, 
Utah, Washington, Wyoming. 


STATE CAMPAIGNS 


State campaigns are usually overshadowed by national issues. 
But at times there may be distinct and direct state questions at 
stake. It is even possible that state issues may overshadow the 
national question, but this is unusual. State campaigns are fought 
upon national issues modified by the records and qualifications of 
the candidates, by factional, class, racial or religious conflicts, 
and sundry local differences. Railroad and corporation control, 
the wet and dry question, boss rule, extravagance and incompe- 
tence have often been the dividing issues in states, but usually the 
national aspects overshadow all others and give the prevailing 
color to the contest, especially if the state and national elections 
coincide. 

In the political history of all states there is the story of struggles 
in which the regular party lines have been badly broken. In New 
York the rivalry between Conkling and the ‘‘Half-breeds’’ was of 
nation-wide significance, while the antagonism between Tammany 
and the anti-Tammany forces is historic. The clashes between 
Tammany and Tilden, Cleveland and Hill are well-known episodes 
in our national history. In Wisconsin the ‘‘Half-breeds,’’ now 
calling themselves ‘‘Progressives,’’ led by the La Follettes, have 
carried on a battle with the ‘‘Stalwarts’’ or Republicans for almost 
half a century. Bryan and anti-Bryan factions divided half of the 
states of the Union for the same period of time. The Smith cam- 
paign split the southern states wide apart. The annals of every 
state contain the record of bitter struggles within the ranks of the 
party, whether we look South or North or East or West. 

Analysis shows that the chief factors in the various contests 
are: (1) the struggle for control of the machinery of the party, 
leading to personal or factional feuds without regard to issues or 
policies; (2) the struggle of public interests against special interests, 
of which railroads were once the chief type, but where local 
public utilities, liquor, insurance, mining and manufacturing and a 
wide variety of other interests have entered into the situation. 


NN 
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Industrial and political barons with large resources in the way of 
men, money, press and propaganda have fought over many states 
like feudal lords, sometimes against each other and sometimes 
banded against some common foe who has championed the cause 
of the general public. 

The task of campaigning in states is even more complicated 
than in the national field. Personal, factional, class, sectional, 
tacial and religious antipathies and attractions are found in more 
intense form; and the compromises of national politics are often 
unavailing in the smaller local field. In a national situation many 
of these conflicting interests offset each other and may produce an 
equilibrium or compromise; but in the state, class or sectional or 
racial factors may assume controlling proportions. Agrarian 
interests may dominate, or manufacturing; or urban-rural rivalries 
may prove conclusive; or geographical considerations may be all- 
important. Race questions may come to the fore where one or more 
races dominate. At the same time the bonds of party loyalty rest 
much more lightly upon the state voter than upon the national 
voter, for the national Republican or Democrat may have many 
reservations in affairs involving only the state. 

It is in state campaigns that some of the most important innova- 
tions have taken place in American politics. In the early twenties 
the Non-Partisan League, with its far-reaching program, got its 
start in the primary campaigns of the Western states. With the 
prolonged period of economic contraction which began in 1929, 
many new state political movements sprang up. Huey Long started 
his ‘Share the Wealth’’ movement in his home state of Louisiana. 
Upton Sinclair, former socialist writer, put on a whirlwind cam- 
paign in California under the slogan EPIC (End Poverty in Cali- 
fornia). Olson built up the Farmer-Labor party in Minnesota, and 
the La Follettes started their Progressive party in Wisconsin. In 
these states class lines have been more sharply drawn than in some 
of the other states, and the activities of the party propagandists 
have been much more ruthless than elsewhere. 

Are elections won or lost in accordance with the skill or lack of 
skill of the party propagandists? This is a difficult question to 
answer since vigorous promotion may be offset by counter pro- 
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motion. In the party primaries and in local campaigns it is likely 
that superior campaigning techniques may be decisive, but in 
presidential elections, where the floodlights of national publicity 
are focused on both of the major candidates, it may be that the 
direction of the tide of public opinion is more important than the 
skill of the party propagandists. When the tide is running strongly 
against the party which has held the presidency, as in the cam- 
paigns of 1920 and 1932, it appears doubtful if any technical devices 
could have stemmed it. Adverse economic conditions, an accumula- 
tion of latent animosities and a general lack of confidence are 
obstacles which overwhelm the party managers from time to time. 
Under these circumstances the function of the organizers is to hold 
the ship together and wait for better times. 


CHAPTER XVi 


The Influence of Money in Elections 


“T'll take money from any man,”’ said Penrose. ‘You can’t run a party on 
nothing and when you need money the place to get it is from them that have 
it.""— Walter Davenport, Power and Glory, The Life of Boies Penrose (New 
York, G. P. Putnam’s Sons, 1931), p. 177. 


ib has been indicated that a strong political organization is 
needed to educate the voters regarding issues and candidates 
and to induce them to perform their duties as citizens upon elec- 
tion day. Such an organization must have a well-trained personnel 
to perform the routine tasks so necessary in politics, such as can- 
vassing, opening their homes for neighborhood meetings, address- 
ing envelopes, distributing literature, making public speeches and 
looking after the technical details of the election process. It is 
necessary to have persons who are willing to do these things and 
who know how to meet the tactics of the opposition. 

It is conceivable that the elements of a political organization 
which have been mentioned so far could be supplied on a volunteer 
basis. The workers and leaders might be fired with a zeal for their 
cause. Mass meetings might be held in the Open or in donated 
halls and the general newspapers might carry all the political 
news that was necessary to inform the voters. In some local cam- 
paigns in the United States most of these functions have been 
performed on a voluntary basis. However, it is a well-known fact 
that neither of the two major parties in a national election in 
fecent yeats has relied primarily upon voluntary efforts. Money 
furnishes the backbone of American major party organizations in 
a Presidential campaign.! Such items as printing, the use of the 

' Louise Overacker, Money in Elections (New York, 1932); J. K. Pollock, Party Campaign 


Funds (New York, 1926), and his chapter on ‘‘The Use of Money in Elections’’ in E. Lo 
(ed.), The American Political Scene (New York, 1936). 2 ee 
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mails, newspaper advertisements, billboards, the use of auditoriums 
and office space, telephone service, radio broadcasting, public 
address systems, lithographs and sound motion pictures are not 
available without large expenditures of money. Money can also 
buy practically every other type of political service needed should 
the supply or zeal of the volunteers run low. Speakers, cleri- 
cal helpers, canvassers, professional publicity men, professional 
organizers, legal experts on election affairs can all be hired for a 
consideration. Thomas Jefferson could run his first successful 
campaign for the presidency with a personal expenditure of fifty 
dollars, but in the twentieth century the party expenditures run 
into millions. The increase in the size of the country, the spectacu- 
lar growth of the electorate, and the rapid invention of mechanical 
devices for mass impression have multiplied campaign costs a 
hundred thousand fold. 

American economic enterprises are so organized that a con- 
siderable proportion of their budgets is devoted to advertising and 
salesmanship. A pafty organization during a political campaign 
is largely a promotional and sales organization. It is selling its 
candidates and its issues. Without a huge budget it would be 
unable to acquaint the voters with its wares. The 1936 presidential 
campaign, coming as it did in a period of economic adversity, still 
involved a reported expenditure of over $14,000,000 on the part of 
the major organizations.? The actual monetary outlay was much 
larger than this. In absolute numbers this is a large figure, but it 
should be remembered that it is only about 32 cents for each vote 
cast. When it is remembered that it costs about 10 cents to send a 
single letter to a voter, this cost per voter does not seem excessive. 
A page advertisement in a leading metropolitan daily costs over 
$3000 and a national hook-up on the radio costs $10,000 an hour. 
It is surprising that the parties can put on extensive publicity 
campaigns for 32 cents per voter. 

Most of the campaign expenditures are legitimate and necessary 
~ for the successful operation of the electoral process. However, in 


2 Louise Overacker, ‘Campaign Funds in the Presidential Election of 1936," American 
Political Science Review, XXXI (June, 1937), 476. This includes the amounts expended by the 
national committees and the contributions to state committees and other organizations. 
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hotly contested local elections or party primaries it sometimes 
happens that excessive outlays are made for the so-called election- 
day expenses. These involve payment for transportation, payment 
of workers, ‘‘treating’’ expenses, and outright bribery of voters. 
The line between bribery and payment for election-day services is 
a hard one to draw since the services required are sometimes very 
nominal. In the famous or infamous Pennsylvania Republican 
primary of 1926 the expenditure of $60 per precinct for election-day 
workers by a single faction seems unduly high.* On the other 
hand, if the money went to persons who had made a genuine 
canvass, if it went to checkers and watchers who put in a twenty- 
four-hour day, who is to say that the expenditures were not 
justified? It is possible to use that sum of money in each precinct 
in a highly honorable way.‘ 

For the most part, campaign expenditures are legitimate. How- 
ever, some election-day practices are questionable, and as we shall 
see presently they have been made subject to careful regulation in a 
number of states. 


SOURCES OF CAMPAIGN FUNDS 


From the standpoint of the future of democracy, the question of 
how the campaign funds are raised is more important than the one 
of how they are spent. If the funds are contributed largely by 
wealthy persons who have special interests at stake, then the 
fiction of equal suffrage has been destroyed and democracy has 
degenerated into plutocracy. 

In the United States the chief sources of party revenue have 
been: 

Contributions from office-holders. 

Contributions from candidates. 

Contributions from citizens with general interest in view. 

Contributions from special group interests (including the 
underworld) and individuals with direct personal in- 
terest. 

5. Services of public employees. 


RY PH 


3 Overacker, Money in Elections, op. cit., p. 4o. 
*H. F. Gosnell, Machine Politics: Chicago Model (Chicago, 1937), p. 59. 
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6. Services of volunteers. 

7. Support of the party press or favorable press. 

8. Support from various organizations not classed as party 
agencies. 

1. Office-holders holding positions by reason of party election 
or appointment are liable to assessment in most cases. Their con- 
tributions. may be voluntary in form or more or less mandatory, 
but they are expected and are usually forthcoming. Sometimes a 
regular scale is fixed in the form of a percentage on the salary of 
the incumbent. A common figure for this purpose is 5 per cent of 
the annual compensation. The figure may be higher or lower, or 
there may be no assessment at all, as the case may be. In Illinois, 
in the 1928 primary, a graduated salary assessment was levied upon 
state employees which varied from one-sixth to four-fifths of a 
month's salary.* The investigation of the appointment of post- 
masterships in the South by the Brookhart Committee showed 
that various coercive practices had been employed to collect cam- 
paign funds from federal office-holders.° Following the 1936 
campaign, selected persons in the government service in Wash- 
ington, D. C., were invited by the Young Democratic Clubs of 
the District of Columbia to attend a Democratic Victory dinner at 
ten dollars per person. The invitation was accompanied by an 
explanatory note which said: ‘Two dollars and a half of this 
amount covers cost of the dinner; the remaining seven dollars and 
a half is to be contributed to the Democratic National Campaign 
Fund to help wipe out the deficit.”’ ” 

It may safely be concluded that the average incumbent of office 
held through the party tenure does not escape the payment of a 
material contribution to the party exchequer. Assessment of civil 
service employees is now forbidden by statute where the merit 
system is found, but this does not stand in the way of voluntary 
contributions from the officials. Nor is the law itself rigidly 
enforced. 


5 Chicago Daily News, March 13, 1928, cited by C. H. Wooddy, The Case of Frank L. Smith 


(Chicago, 1931), p- 164. 
6 United States Congress, Senate Report No. 46, 71st Congress, and Session. 
7 The charge for the Jackson Day dinner ranged from $100 a plate (in Washington) to 


$5 a plate in other sections. 
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2. Assessment of candidates is another source of income, espe- 
cially in state and local campaigns. Here again the percentage 
system is commonly used, and the figure may run to 5 or Io per 
cent of the salary, which may be computed as the salary for one 
year or in some cases as the salary for the term of office. Well-to-do 
candidates are of course expected to contribute in larger amounts, 
and in exceptional cases may bear the whole financial burden of the 
election. In a county election, if there are thirty candidates whose 
aggregate salaries amount to $100,000 a year, and a 5 per cent 
assessment is levied on an annual basis, the proceeds would be 
$5000 for the purposes of the contest. For important offices like 
those of Governor and Senator, candidates frequently contribute 
much larger sums for election purposes, depending upon their 
means and upon their willingness to ‘‘plunge.’’ In hotly contested 
elections in such populous states as Pennsylvania, Illinois and 
Michigan, a wealthy candidate may put up several hundred 
thousand dollars. In the national elections the contributions of 
the candidates are not usually a significant factor. However, in 
some pre-convention campaigns well-to-do candidates have made 
very sizable donations to their own campaign funds. 

3. In all campaigns considerable sums are contributed by 
citizens whose chief interest is a general one — perhaps in the 
particular candidate in the tace, perhaps in the particular issue at 
stake, perhaps in the general welfare of the party as an exponent 
of national welfare. An examination of the contributions to na- 
tional funds shows large sums of money contributed on this basis 
with no apparent desire except for the general good — contributions 
“with no strings on them.’’ The large contributions made by 
automobile manufacturers in 1928 might be put in this class. In 
state and local campaigns, although the actual figures are not as 
readily available, the same situation is found in many places and 
at many times. In recent years an organized effort has been made 
to obtain small sums of money from large numbers of citizens, and 
some success has been achieved. However, the great bulk of the 
funds still comes from the large contributors. 


* Ruth Hanna McCormick contributed almost half a million dollars for her primary cam- 
paign in Illinois in 1930. Overacker, Money in Elections, op. cét., p. 65. 
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In many ways the 1936 campaign marked a new era in American 
major party campaign finance. There was a great increase not only 
in the total number of contributors to both party campaign chests, 
but also in the proportion of total receipts drawn from contribu- 
tions of less than $100. This is clearly shown in the following 
table: * 


REPUBLICAN DemocraTIC 


nel Percentage of total Percentage of total 
Number of receipts from con- Number of receipts from con- 
contributors tributions of less contributors tributions of less 
than $100 than $100 
1928 143,000 8.2 g0,000 12 
1932 40,000 9.1 26,000 16 


1936 144,000 2-5 300,000 18.5 


4. Of great significance are the contributions made by various 
groups with specific interests at stake. This list includes railroads, 
corporations of various types, banks, protected industries, mining 
interests or other industries with a somewhat direct interest in the 
outcome of the election. One of the most notorious examples of 
contributions of this sort was the contribution or ‘‘loan’’ made by 
Harry F. Sinclair, the oil magnate, to make up the deficit in the 
Republican campaign fund of 1920. In some cases such contribu- 
tions are doubtless made with the general interest also in mind, 
as in the campaign of 1896, or in the belief that one party or the 
other tends on the whole to promote business prosperity. 

On the basis of the reports filed with the Clerk of the House of 
Representatives by the two major parties, it is possible to make a 
rough estimate of the proportion of the total campaign fund con- 
tributed by different economic groups. Dr. Overacker's studies of 
large campaign contributions furnish the basis for the table on 
the next page. 

A number of startling tendencies are revealed by this table, par- 
ticularly as far as the Democratic party is concerned. In the pros- 


9 Materials for table taken from Overacker, ‘‘Campaign Funds in the Presidential Election 
of 1936,"’ op. cit., pp. 483-84. Other estimates, some higher, some lower, are given. 
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PercentTaGe DistrisuTion sy Economic INTEREST OF CONTRIBUTORS OF $1000 OR 
1 
More to Nationat CommiTTEEs, 1928-1936 


Democratic | REPUBLICAN 
Group ea eee a Fe att Sn 
1928 1932 1936 1928 1932 1936 
From Bankers’. > 2} 25.3 24.2 Bee 28.2 20.5 TAG 
Manufacturers . . .| 16.1 10.5 13.6 24.4 26.3 29.6 
Mining and Oil. . . 4.5 4.4 6.9 9.0 9.7 53h 
Brewers, Distillers. . = a S27 = = 0.2 
Railroads, Airways . 9.7 6.1 2.5 4.2. 4.1 3.5 
Professional Men . . = 122 T7 —— 7-4 4.4 
Publishers, Advertisers oe 7.1 2.6 = 1.4 23 
Organized Labor . . == = 10.2 — — — 
Retail Stores) 5. = rfl 2A S88 5-0 Teh 1.9 
Office-holders . . . os — 12.6 == = == 
Unclassified or 
unidentified . . .|{ 42.0 Sur. 27.6 29.2 28.4 37.1 


perous twenties the Democratic party received over half of its 
financial support from the bankers, the manufacturers and the 
mining and oil interests, but in the 1936 New Deal campaign it 
teceived only one-quarter of its campaign funds from this source. 
These losses were made up by large contributions from the liquor 
interests, organized labor, and office-holders. On the other hand, 
the Republican party in 1936 still derived almost half of its funds 
from the banking, industrial and extractive industries. These 
figures undoubtedly show the beginning of sharper class lines in 
American politics. A closer analysis of the contributions from the 
manufacturers shows that the Democratic party gets some financial 
aid from the tobacco manufacturers, whereas the Republicans 
enjoy the confidence of the iron and steel and chemical manufac- 
(urersa. 


If it were possible to examine the sources of state and local cam- 


* From studies by Louise Overacker, in (for 1928) Money in Elections, op. cit., p. 162; (for 
1932) “‘Campaign Funds in a Depression Year,’’ American Political Science Review, XXVII 
(October, 1933), 776; (for 1936) “Campaign Funds in the Presidential Election of 1936,” 
op. cét., p. 485. The 1928 figures are for contributors of $5000 or more. 

“ Overacker, ‘Campaign Funds in the Presidential Election of 1936,”” loc. cit. 
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paign funds as closely as national funds, there is no question that a 
large proportion of the campaign moneys would come from real 
estate interests which feared the power of the local taxing authori- 
ties, and from the underworld interests which were concerned with 
the powers of the local law-enforcing officers. In the metropolitan 
centers of the United States which now contain about one-half of 
the voters the underworld interests are often important. 

In the big urban centers where the wet sentiment predominates 
and where there are many persons with liberal views on prostitu- 
tion, gambling and other organized vices, the existence of a power- 
ful underworld, ready to supply the services which are banned by 
the puritanical code of morals imposed on the unwilling populace 
by state legislatures dominated by rural interests, can be taken for 
granted. The combination of business men and politicians which 
can give immunity from the blue laws is called the ‘Big Fix.’’ ” 
Bootleggers, racketeers, gambling-house keepers, panderers, 
thieves and other hoodlums cannot operate unless they secure 
certain immunities from interference on the part of the law-enforc- 
ing agencies. Gangsters and other criminals realize that this free- 
dom from restraint depends upon how useful they can make them- 
selves to the politicians. When asked to make campaign contri- 
butions, the leaders of the underworld cannot very well refuse. 
If they should be so rash as to turn down the local powers that be, 
they would find their places of business closed by the police within 
a rematkably short time. The Seabury investigation in New York 
showed the deep ramifications of this system of raising local cam- 
paign funds.* A little probing into the campaign secrets of any 
other city where there was a powerful political machine would 
show the same tie-up.™* 

5. Each party can call upon its army of public employees for 
campaign services, and can reckon confidently upon active work 
from most of them. If these men were paid for their time, the total 


2 C. E. Merriam, Chicago (New York, 1929), p- 26- 

13 William B. and John B. Northrop, The Insolence of Office: The Story of the Seabury Investi- 
gations (New York, 1 932). 

14 United States National Commission on Law Observance and Enforcement (Wickersham 
Commission), Report on Prosecution (No. 4), p. 15; C. O. Johnson, Carter Henry Harrison, 1 (Chi- 
cago, 1928), pp- 186-87; Gosnell, Machine Politics, op. cit., Pp. 42- 
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sum required would be very large. There are some 300,000 precinct 
Captains whose time at $5.00 per day would make a bill of 
$1,500,000 a day, and many days are consumed in campaigning. 
Of course not all of these committeemen are office-holders, but 
many of them are. To some extent this work is done on the pub- 
lic’s time, to some extent outside of public service hours.'® Some 
of the work is partly paid for, and some of it entirely unrecom- 
pensed. In any event, this is the largest single factor in party 
revenue, but an item that does not and cannot enter into state- 
ments of party expenditures. 

6. A large amount of party service is rendered by volunteers. 
Some of these possess some privilege or perquisite; others represent 
some special interest disposed to help the party along. But many 
others contribute their services cheerfully for the good of the party 
or the cause. On the whole, in campaign times there is an aston- 
ishing amount of work done by men and women who are enthusi- 
astic about the party in general or about some personality or special 
cause which has touched them deeply. Others are taking a hand 
in an interesting game. Amid many sordid features of political 
campaigns the whole-souled enthusiasm and energy of the volun- 
teers, men and women, is often a refreshing sight. But at what 
value are these unpurchasable services calculated in the party 
financial statements? 

7- An element in the revenue of the campaign is the service 
tendered by the party press, or by the press favorable to the can- 
didate or the party for the particular campaign. The value of the 
political advertising contributed in this way is difficult to calculate, 
although it is sometimes placed upon the market and sold to the 
highest bidder. Advertising and notice which must be purchased 
is very expensive, and where this is done the bills of the party or 
the candidate are very large. But the party or personal organ, or 
the friendly paper, may contribute space and support which could 
not be bought. The party newspapers in the United States are of 

* In Chicago, the Sanitary District payroll disclosures of 1 928-29 showed that the number 
of employees dropped four days after the Presidential election of 1928 was 1147. See Chicago 
Tribune, November 22, 1928. On page 146 above, the number of precinct captains for the 


major parties was given as 260,000. There are at least 40,000 precinct captains for the 
minor parties. 
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gteat significance. They constitute one of the most powerful 
divisions of the party’s strength.!’ Their services need not and do 
not enter into statements of campaign expenditure (unless cash 
payments are made for advertising), but they are nevertheless one 
of the great assets of the party in the conduct of the party hostili- 
ties. To the regular party organs are joined in times of stress the 
accretions from the independents and from the wide range of trade 
or labor or other journals of all descriptions which are interested 
in the outcome of the election and are disposed to take a hand in it. 

In the Socialist party contributions are obtained in the form of 
annual dues turned into the party treasury for party purposes. 
Other sums of money are raised by admission charged to the meet- 
ings of the party during the campaign, when speakers of great 
drawing power, such as Debs was, are available. The Farmer- 
Labor party was supported in part by contributions made by unions 
who used their treasury funds for this purpose. 

8. Another source of revenue consists of the party aid given by 
various kinds of organizations which are not primarily political, 
but which are interested in the particular candidate or the par- 
ticular campaign. The number of these is as varied as the social 
interests of the country itself. Business, labor, agriculture, races, 
religions and sections, classes and sub-classes of all types may lend 
their powerful aid to the conduct of the campaign; or they may 
carry on their activities beyond the campaign into the quieter 
period between times. The Anti-Saloon League may urge pro- 
hibition, the woolen manufacturers may preach protection, the 
brewers and distillers may plead the merits of stimulants, the labor 
organizations may steadily contend for their policies. For such 
purposes, which may run closely parallel with the activities of 
some party, they may strive year in and year out. They may ex- 
pend large sums of money in the advocacy of ideas which may be 
the policy of one party or of neither. Such items will not enter, 
of course, into any party statement, and in fact cannot well be 

16 In England regular party organs of propaganda are maintained, such as Gleanings and 
Memoranda (Conservative), the Labour Magazine and the Liberal Magazine, each an official 
agency supported by the party for the use of the workers and the friends of the party. This 


resembles a periodical edition of an American campaign textbook. A present type is the 
National Republican. \ Robert E. Park, The Immigrant Press and Its Control (New York, 1922). 
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there incorporated as they may be only collateral activities from 
the point of view of these organizations themselves; although from 
the point of view of the party they may be a very direct aid. What 
disposition shall be made of these items in an estimate of the re- 
ceipts and expenditures of parties? Clearly they can neither be 
accurately known nor reckoned in the campaign budget, but just 
as clearly they are of fundamental significance in estimating the 
actual resources of the contending parties in the election. 

All of these items taken together constitute the budget for the 
party campaign. In the aggregate the amount reaches a high 
figure in local, state and national elections. The ordinary state- 
ments of campaign expenditure give no clear idea of the amount _ 
of social energy actually appropriated for party purposes in the 
great struggles that from time to time shake our communities. 
The table opposite shows the nominal outlay of the national com- 
mittees alone in the campaign for the Presidency. This does not 
include large amounts expended by state or other organizations 
in the locality, or the outside expenditures of other organizations 
of the class previously described. 

Expenses in state campaigns may also run high, and in a state 
of average size, say 3,000,000, may easily reach $100,000, not in- 
cluding expenditures in county and local campaigns carried on at 
the same time. The expenditures in municipal campaigns may 
be even more extensive. The campaign expenses in cities like 
New York and Chicago may run from $200,000 to $1,000,000. 
Even in ward campaigns it is not uncommon for $25,000 to be 
spent, while in certain cases this figure has been exceeded. No 
figures are available regarding the total annual expenditures in 
party campaigns, although this is obviously important. A very 
rough estimate places the total outlay of each party in a 
national election at $10,000,000, or a total for the major parties of 
$20,000,000. This would not include the cost of the election sys- 
tem or of the primaries. Election costs would amount to many 
millions more, and the aggregate costs of the various primaries 
cannot be estimated by any method available to the writers. 
Generally speaking, the expense of the urban campaigning is 
higher than the rural, and the outlay in the North is of course 
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ExpENDITURES OF THE NatTionaL Commirrezzs 8 


(excluding amounts sent to state committees) 


YEAR REPUBLICAN Democratic PROGRESSIVE 
1896 ($3,350,000) : 

1900 C 3,000,000) 2 

1904 C2,096,000) ($ 700,000) 

1908 C 1,655,518) € 629,000) 

1912 1,071,549 1,134,848 $665,420 
1916 1,636,823 1,831,653 

1920 4,022,580 E53 1G; 17 

1924 3,063,953 1,043,386 231,012 
1928 4,064,518 321572453 

TGR 2,041,613 1,993,272 

1936 6,834,342 4,531,484 


much greater than in the South, where the primary is usually the 
election. 
REGULATION OF CAMPAIGN FUNDS 


Within recent years an effort has been made to regulate the 
expenditure of funds in campaigns by statutory measutes.1® 

At the outset regarded as a purely private affair, the cost of elec- 
tions has become increasingly a matter of public concern. On the 


18 Figures for 1896-1912 taken from testimony given before the Clapp Committee in 1912- 
13. Figures for 1916-36 taken from the official reports filed in the office of the Clerk of the 
House. Figures in parentheses are approximate only. 

See Overacker, Money in Elections, op. ctt., p. 73; also her ‘Campaign Funds in a Depression 
Year,”’ op. cit., p. 770, and “Campaign Funds in the Presidential Election of 1936,”’ op. cét., 

. 476. 
Including the amounts sent to the state committees, the expenditures for 1928-36 were: 


REPUBLICAN DemocraTIC ComMUNIST 
1928 $6,256,111 $5,342,350 
1932 2,900,052 2,245,975 
1936 8,892,972 5,194,741 $162,040 
Cost per vote in 1936 0.85 0.33 ea) 


19 See Overacker, Money in Elections, op. cit.; Pollock, Party Campaign Funds, op. cit. E. R. 
Sikes, State and Federal Corrupt Practices Legislation (Durham, 1 928); Perry Belmont, ‘Abolition 
of the Secrecy of Party Funds,” 62nd Congress, and Session, Senate Document, 495; also 64th, 
and Session, S. R., 898, S. D., 640; and R. C. Brooks, Corruption in American Politics and Life 
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one hand the expense of elections has been made more and more 
a public charge, and on the other hand the expenditures of and on 
behalf of candidates have been more and more closely subjected 
to public supervision and regulation. Public supervision has taken 
the following forms: ”° 


a. Requirements of publicity as to campaign revenues and ex- 
penditures. 

Restrictions on sources of expenditures. 

Restrictions on the character of the expenditures. 

Limitation of the amounts to be expended. 


emits em 


a. The purpose of the publicity requirement is to give to the 
public full information as to the donors of funds and the purposes 
to which they are applied. In earlier times such information was 
usually wholly inaccessible and was considered to be the private 
information of the candidate or his manager. Publicity may of 
course be obtained by voluntary agreement between the parties, 
as was the case in the national campaign of 1908,?! but as a rule 
no such arrangement is effected, and the figures are not forthcom- 
ing unless required by the law of the state. Even here the question 
may arise whether the publication of receipts and expenditures 
shall be made before the election or after, or both; and the still 
mote serious question whether the returns made correspond to the 
actualities. All but a few of the states now require the filing 
of statements of campaign receipts and disbursements. In three- 
fourths of the states, both candidates and parties must file such 
Statements; in the remaining states only candidates must file. 
Where candidates alone make statements it is easy to evade the 
law. An obvious weakness in most of the laws is the failure to 
provide for official inspection of the statements filed. Many of the 
statements made under the laws are obviously absurd, and Possess 
no significance whatever. 

Effective publicity provisions must call for pte-election as well 
as post-election publicity. The voters have the right to know 
before they cast their ballots how much money each candidate is 


*° Compare the British system as described in J. K. Pollock, Money and Politics Abroad 
(New York, 1932). 


*\ Later required by the federal laws of 1910, 1911 and 1925. 
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spending, from what sources he derives his financial support, and 
in what ways he is using money to win votes. If it is known before 
election day that a given candidate spent a huge fund collected 
from sources which expect a quid pro quo, then the voters who sup- 
port that candidate cannot later complain that they were deceived 
regarding the nature of his campaign.*® On the other hand, post- 
election publicity is just as essential for another set of reasons. A 
candidate may borrow money extensively in order to finance his 
campaign and the most important aspect of his campaign fund is 
the method employed to make up the deficit. Dr. Overacker has 
pointed out a number of other considerations of considerable im- 
portance in this connection:” 


‘The real difficulty arises when one attempts to go behind the face of 
the returns, to provide an analysis of their salient points, and to dissemi- 
nate this information. Nowhere is the existing machinery adequate. If 
it is to be made adequate candidates and treasurers of political committees 
must be given access to the books of their political opponents; the cus- 
todian of reports must be empowered to prescribe a uniform system of 
accounts and to supervise political reports continuously; machinery for 
informal summary investigations during the campaign, as well as after 
the campaign must be provided; and it must be made the duty of the officer 
in charge of the reports to issue an analyzed summary of them just before 
the primary or election, and embody a more comprehensive comparative 
study in his annual report.”’ 


Pre-election statements especially suffer from the fact that they 
are incomplete and that there is not sufficient time to examine 
them. However, a little knowledge is better than none. 

b. A second provision of these laws is aimed at the source of 
revenue. The most significant feature here is the prohibition of 
contributions by corporations in federal elections (1907) and in 
over two-thirds of the states. The immediate cause of this move- 
ment was the disclosures in the course of a legislative inquiry in 
New York regarding the large payments made by various com- 
panies from the funds of the stockholders. This was notably true 
in the campaign of 1896 when various insurance companies con- 
tributed large sums of money. Other large contributions became 
known in the course of inquiries made about the same time. Nearly 

22 Wooddy, op. cét. 23 Money in Elections, op. ctt., p. 354- 
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three-fourths of the states now prohibit contributions from cor- 
porations. 
The provisions which have prohibited contributions from cor- 
porations have reduced, but have not eliminated, funds from this 
source. It is an easy matter for the directors of a corporation to 
make individual contributions and to recover their payments in the 
form of bonuses from the corporation. In the famous Kohler case 
in Wisconsin, it was shown that certain expenditures of the Kohler 
company which were in the nature of campaign outlays were 
charged to the corporation originally but after the primary were 
charged to members of Mr. Kohler’s family.24 One of the recom- 
mendations made by the Lonergan Committee which investigated 
the campaign funds of 1936 was that the federal Corrupt Practices 
Act be amended so as to prohibit contributions from trade unions.”® 
It is likely that such legislation would be no more effective in 
accomplishing its purpose than the laws regarding corporations. 
The assessment of office-holders was one of the first abuses of 
party campaign fund financing which Congress attempted to tegu- 
late. In 1867 an act was passed which was designed to protect the 
employees of the navy yard from political assessments. The Civil 
Service Reform Act of 1883 went much further than this and for- 
bade the solicitation of campaign funds from any officer or em- 
ployee of the United States by a fellow employee; it also pro- 
tected employees from discharge for refusing to make political 
contributions. This legislation has been reasonably successful 
in reducing the pressure upon federal civil service employees, but 
the federal political appointees are still expected to make ‘‘volun- 
tary’ contributions. The table on page 3.66 shows that one-eighth 
of the Democratic campaign fund in 1 936 received from contribu- 
tors of $1000 or more came from office-holders. About one-third 
of the states prohibit the assessment of office-holders. This leaves 
a large proportion of the state and local employees without any 
protection against this form of tribute. The so-called Hatch Bill, 
24 Money in Elections, op. cit., Pp. 336. 
Presidential, ViceDesidenial sad Senotorel Caron ey nena Expenditures of 
. i 1936, Investigation of Campaign 


Expenditures in 1936, Report, March 4, 1937, 75th Congress, 1st Session, Senate Report 151, 
P- 135. 
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enacted in 1939, forbids all officers and employees of the executive 
branch of the federal government to take any active part in politi- 
cal management or political campaigns. Legislative, judicial,.and 
state and local government employees are not included, nor are 
federal officials in policy-determining positions. Expressions of 
opinion are allowed and membership in political and civic organi- 
zations is permitted, but soliciting funds, working for a candidate 
or party, and acting as an officer in a political organization are 
forbidden by the act.” 

c. A third set of provisions is directed at the character of the 
expenditures made in the course of the campaigns. Some of these 
laws prohibit certain types of expenditures. Payment of money 
for the purchase of votes had long been prohibited in most states, 
as had been expenditures for meat, drink and entertainment of 
voters as an incident of campaigning. To this list there was now 
added a long and varying series of forbidden items, differing mate- 
rially in different states. Among the items included were payment 
of poll-taxes, payment of naturalization fees, payment for trans- 
portation to and from the polls, payment of workers on election 
day, and many other types of campaign outlay. In the state of 
Wisconsin the abuse of excessive expenditures for workers on 
election day has been practically eliminated by the prohibition of 
any payment of any election-day worker by any candidate or com- 
mittee. 

In nearly two-thirds of the states expenditures are limited by the 
enumeration of what are legitimate expenses. All campaign ex- 
penditures are prohibited except those specifically allowed by 
law. In the Pennsylvania act, for example, a series of such items 
was set up, and no others were permissible under the law. This 
included printing, traveling expenses, stationery, advertising, 
postage, dissemination of public information, meetings and demon- 
strations, rent and furnishing of offices, payment of clerks, janitors 
and messengers, election watchers, transportation to and from the 
polls, bona fide legal expenses. It must be said, however, that no 
little difficulty was found in discovering a legal form that would 


26 See H. Eliot Kaplan, ‘Political Neutrality of the Civil Service,’’ Public Personnel Review, 
I (2940), 10. 
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permit all necessary expenditures without at the same time ad- 
mitting into the legal fold types of outlay that would gladly have 
been prohibited. Asa matter of fact, such provisions may be highly 
objectionable. If they are too narrow and detailed, they may fail to 
keep up with new inventions in the field of communication. A 
strict construction of many of the laws would bar the use of the 
radio, the sound truck and the movie. 

d. In some instances a limitation is placed upon the amount of 
expenditure during a campaign, or the amount to be contributed 
by the candidate. The federal law of 1925 restricts the individual 
expenditure for the electiorf of Senators to $10,000 and of Repre- 
sentatives in the House to $2500, or an amount equal to the amount 
obtained by multiplying three cents by the total number of votes 
cast at the last election for the office the candidate seeks but in no 
event exceeding $25,000 if a candidate for Senator or $5000 if a 
candidate for Representative.” A public return of receipts and 
expenditures is required, but this does not include personal ex- 
penses, expenditures for printing and for distribution of material 
and various other services; and in fact very large expenditures are 
possible under the terms of this law. Nor are others forbidden to 
contribute to the candidate’s funds. In most cases, the itemized 
statement of the candidate’s expenditures includes only those 
items falling outside the excepted classes. Thus, the candidate 
may spend large sums for letters, circulars and telegrams and leave 
no hint of his total outlay in his report. His friends may spend 
huge sums for workers on election day as long as he is blissfully 
ignorant of what they are doing. As Frank Kent put it, “The fact 
is that nowhere in the country has there been devised a legal 
method of effectually limiting the amount of money that may be 
spent in political fights. No law has yet been enacted through 
which the politicians cannot drive a four-horse team.’’ 28 


* Code of the Laws of the U. S., 69th Congress, p. 16. For a detailed study of the returns 
made regarding federal expenditures and state expenditures see Overacker, Money in Elections, 
op. cét.; and Pollock, Party Campaign Funds, op. cit. The case of Newberry v. U. S., 265 U.S., 
232 (1921), discussed the relation of federal to state control of expenditures. On the New- 
berry case see S. Ervin, Henry Ford v. Truman H. Newberry: The Famous Senate Election Contest 
(New York, 1935). 

8 The Great Game of Politics (New York, Doubleday, Page and Co., 192.4), p. 114. 
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In over three-fourths of the states laws have been enacted plac- 
ing limits either upon the candidate’s expenditure or on the sum 
total to be spent in his behalf. But as a rule the more drastic limi- 
tations apply only to expenditures on the part of the candidate. 
The amount which may be expended may be a fixed sum or it may 
vary with the salary of the office or the size of the electorate. 
Where the sums are fixed they are usually ridiculously low. The 
same is true of the sums which depend upon the salary of the office 
sought. It would be impossible in many states for any kind of 
campaign to be put on if the limitations were strictly observed. 

A distinction must be made between limitations imposed upon 
the candidate personally and the total amount available for the 
conduct of the campaign — a consideration not infrequently over- 
looked and a common cause of confusion. Most of the laws, it 
appears upon careful scrutiny, are not designed to restrict the total 
amount expended in a campaign, but merely the amount given by 
the candidate — often a wholly different matter. In Massachu- 
setts an attempt has been made to concentrate the responsibility 
for the raising and spending of money in campaigns in the candi- 
dates, their agents, and political committees. While expenditures 
by individuals are prohibited by law, they have not been elimi- 
nated and the law is not vigorously enforced. 

The Kohler case in Wisconsin illustrates many of the difficulties 
involved in any attempt to fix responsibility for the financing of 
a given candidate’s political campaign. A very competent observer 
had indicated that he regarded the Wisconsin law as an example 
of comprehensive and thoroughgoing regulation.”® According to 
this law no candidate was allowed to make any disbursement 
except under his personal direction or through a party committee 
or a personal campaign committee. The acts of every member of a 
personal campaign committee were presumed to be with the knowl- 
edge and approval of the candidate, until proved otherwise. The 
law also limited the expenditures ‘‘by or on behalf of’ a candidate 
for governor to $4000. In the trial following the 1928 primary, 
Mr. Kohler’s attorneys did not deny that over $100,000 had been 
spent in the interests of their client. However, they did deny that 

29 B, M. Sait, American Parties and Elections (New York, 1927), p. 518. 
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he had authorized any expenditures in excess of the legal maximum 
although some of the money was spent by members of his family, 
by members of his company and by the treasurer of the state Repub- 
lican committee, who was a close associate. The jury held that 
Kohler could not even be held responsible for the entertainment 
of voters in his model village.*° In other words the limitations 
limited no one but the candidate. 

The corrupt practices acts have not been particularly effective 
in curing the evils at which they were aimed. In the first place, 
the machinery for enforcement is often very defective, and as a 
result the regulation regarding publicity becomes a sheer farce. 
Returns of ridiculously small expenditures, and often no returns 
at all, reduced the laws in many cases to a dead letter. The early 
acts passed in the nineties may be said to have died of neglect, but 
after 1904 there was much closer attention given to the practical 
execution of the laws. But even when public opinion was awake 
to the possibilities of these measures, the machinery for enforce- 
ment was so clumsy and ill-contrived that no vigorous application 
of them was possible. Fines and imprisonment are the most com- 
mon penalties for violation of state corrupt practices acts. It is 
difficult to get conviction under these acts. A greater use of for- 
feiture of office and disqualification to hold office might have a 
beneficial result. In Arizona, Arkansas, Florida and Oklahoma 
petsons violating certain parts of the corrupt practices act are dis- 
qualified from holding public office. 

Sanctions and penalties may be provided for by the law but this 
does not mean that they will be utilized. A striking example of 
this is furnished by the defiance of the publicity provisions of the 
Michigan law by Governor Comstock of Michigan in 1932. As 
the Governor put it, ‘‘Purposely, I did not file any statement of 
expenses in my campaign because I wanted to show the people of 
Michigan how easy it was to evade the present corrupt practices 
act. There was no way or any agency that could get at the fellow 
who deliberately sat back and said, ‘I won't do it.’ ”” 3! Although 
the law stated that the name of a candidate who had failed to file 


°° State ex rel. La Follette et al. v. Kohler, 200 Wis. 518 (1930). 
* Cited by Pollock, ‘The Use of Money in Elections,”’ op. cét., p. 199. 
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an account was not to be certified and placed on the ballot, that 
such a candidate if elected should not be allowed to take the oath, 
and furthermore that he should receive no salary until the law had 
been complied with, yet Comstock and the public officials con- 
cerned paid no attention to the provisions of the law. 

Difficulties also have arisen from the various ways of evading 
the law. In an election where there are many candidates, say 30 
or 40, it is not easy with the best of intentions to allocate precisely 
the expense chargeable to each of the candidates. And it is not 
difficult to shift the burdens about so that the expense of one may 
be proportionately large and of another proportionately small, 
particularly if some of the candidates are subjected to rigid laws 
and others ate not. In an election where there are national, state 
and local candidates, this situation presents setious difficulties. 

More questions arise regarding types of expenditures in behalf 
of candidates which are not easily controllable by the law, such 
as the services of the party organization, the services of the party 
press, the services of associations indirectly political but directly 
involved in a particular campaign. What is the position of the 
candidate who has no organization, but must employ workers? 
or of the candidate who does not have with him a friendly press 
as against one who owns a string of newspapers? or of the candidate 
who has no economic groups behind him as opposed to one who 
is backed by powerful and active organizations whether of labor 
or of capital? In these cases the continuous advocacy of a principle, 
year in and year out, helps a candidate, or a party or a faction, but 
it is not chargeable to any campaign account. Yet in the broad 
processes by which public opinion is shaped and electoral events 
in large measure determined, of what great significance are these 
widespread activities which sit so lightly upon a campaign expen- 
diture statement? 

The chief value of these laws has been the education that has 
accompanied the general discussion of the sources and the appli- 
cations of campaign funds. This has affected the political morale 
of the community more deeply than the actual enforcement of the 
laws. A generation ago the question ‘‘who is paying the bills’’ 
was not even taised. Attention has been called to the large con- 
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tributions by private interests and to the obligations directly or 
indirectly incurred by the candidates. Interest has been awakened 
in the democratic financing of campaign funds, and the individual 
sense of responsibility for the party budget has been aroused in 
many persons who in earlier days never questioned the source of 
campaign funds. The democratization of party finances has been 
urged and some progress has been made in this direction by popu- 
lar subscriptions which shift the burden of the campaign from a 
small number of directly interested persons to a larger number 
only indirectly concerned in the outcome of the campaign. This 
of itself is a distinct gain for the political mores of a democratic 
society. 

Finally the discussion regarding corrupt practices acts has 
directed attention to the interest of the government itself in cam- 
paign expenses, and has led to steps in the direction of public pay- 
ment of many election expenses by the state. All of the ordinary 
expenses incidental to voting have long since been taken over by 
the state, although until recently the expense of primaries was 
borne by the candidates themselves. For this purpose fees were 
required of the entrants and the sums so raised were devoted to the 
payment of the cost of the primary. An effort has likewise been 
made to shoulder a part of the candidate’s usual burden by pro- 
viding for a ‘‘publicity pamphlet’’ in which the statements of the 
various contenders are printed and circulated by the government 
at a nominal cost. Oregon led the way in this movement and a 
few states have followed. These measures give to every candidate 
a minimum amount of political publicity at a cost below the 
expense to an individual of printing and circulating his own 
material. 

President Theodore Roosevelt in his message of December, 1907, 
urged the payment of campaign expenses out of public funds 
as a means of obviating some of the evils of campaign fund col- 
lections. 

A law was enacted by the state of Colorado in 1 gc9 authorizing 
the appropriation of state funds for campaign expenses. Twenty- 
five cents was to be allowed on the basis of the last party vote for 
governor, and of this sum 12} cents was to go to the state com- 
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mittee of the party and the other half to the county committee. 
This law was held to be unconstitutional, however.*? 

It has been proposed that the franking privilege be extended to 
all candidates for public office. In England and France each can- 
didate for the lower house of the national legislature is allowed 
one free mailing to all of his constituents. This provision puts 
the wealthy and poor candidates on more of a plane of equality. 
Another suggestion that has been made concerns the distribution 
of radio time. Where there are government-owned radio stations, 
as in the state of Wisconsin, it is possible for all parties to be given 
an opportunity to present their views to the electorate over the air. 

On the whole the neglect, evasion and non-enforcement of the 
corrupt practices acts left them without much effect on the actual 
conduct of the electoral process. In national politics the senatorial 
investigating committees have made up for many of the deficiencies 
in the law. The publicity sections of the acts were the most help- 
ful features, while the limitations and restrictions upon amounts 
were more honored in the breach than in the observance. But, 
as has been shown, the publicity acts omitted many features of 
expenditure indispensable for a thorough knowledge of the real 
expense of the campaign. The chief value of the laws was educa- 
tional, and in this field they served a useful purpose by focusing 
public interest on the source of campaign funds and on the obli- 
gations incident to meeting the requirements of the party budget. 


8 In the case of People ex rel. Bradley v. Galligan and Kenehan, demurrer upheld October 10, 
1910, in which no opinion was rendered. 
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Ballot and Election Laws 


USE X ONLY IN MARKING BALLOT 


“Now all you fellows have to do to vote right is to put your cross under 
the rooster with the short legs.’’ Cincinnati Republican precinct captain to 
his voters. 


N the ideal republic where every voter is honest and where the 
elected. officials have only the public welfare in mind, there 
would be need for few election laws. As in the elections conducted 
by many private societies, only those qualified would take part, 
any slips of paper could be used for ballots and everyone would be 
sure of an honest count. Unfortunately, these ideal conditions 
are not found in the United States, nor in any other large political 
community. In this country, the widespread character of the 
spoils system as described above means that there is a large body 
of persons whose daily bread depends upon their carrying their 
particular election districts by fair means or foul. If the election 
3,82. 
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law is loosely drawn and its enforcement is lax, the ward heelers 
find it easier to win votes by corrupt than by honest means. 
What are the types of fraud which an election law must guard 
against? In the United States every conceivable type of corruption 
has been practiced at the polls. There are two steps in the voting 
process which must be watched with extreme care. Ballots which 
are otherwise good may be cast by persons who are not qualified 
to vote; or the counting of the ballots may be manipulated, some- 
times with and sometimes without the collusion of the election 
officials. The first type of fraud arises where there is no adequate 
method of identifying the voters at the polls. Its most common 
forms are repeating, personation and colonization. In cities such 
as St. Louis, Louisville and Philadelphia, defective registration 
systems have commonly meant repeating.! While the moving of 
gangs or colonies of voters from place to place is less common than 
it was, it isnot unknown. The second type of fraud is found where 
there are corrupt election officials or where there is no adequate 
means of safeguarding the distribution of the ballots and the mak- 
ing of the count. Its most common forms are ballot box stuffing, 
the endless chain fraud, short penciling, stealing the ballot box, 
and making false returns. When none of these methods works, 
the corrupt politician may use a gang of thugs to go about from 
polling place to polling place intimidating the opposition.” 


REGISTRATION OF VOTERS 


The growth of large cities, the increasing mobility of the popu- 
lation, the influx of immigrants and the broadening of the franchise 
have made it harder and harder to see that only the legally quali- 
fied vote upon election day. The means which has been most 
widely adopted to secure this end has been the establishment of a 
system of registration for voting.* The registration laws have 


1D. R. Castleman, “‘Louisville Election Frauds in Court and Out,”’ National Municipal 
Review, December, 1927; D. H. Kurtzman, Methods of Controlling Votes in Philadelphia (Phila- 
delphia, 1935), p- 122. 

2 ‘The Kelly-Nash Political Machine,’ Fortune, August, 1936, p. 117- 

3 The most careful study of registration for voting in this country has been made by J. P. 
Harris. See his Registration of Voters in the United States (Washington, D.C., 1929); also Helen 
M. Rocca; Registration Laws (Pamphlet, 1925); ‘“A Model Registration System, supplement 


384 THE AMERICAN PARTY SYSTEM 


aimed to make it possible to investigate the actual qualifications 
of the persons seeking to vote and to provide some means of iden- 
tifying the voters at the polls. These laws have invariably been 
state laws, as the control of elections is a state function in this 
country. 

A registration law was passed in Massachusetts in 1800 provid- 
ing for a ‘‘correct and alphabetical’’ list of all qualified voters to 
be made up annually by the assessors in each town and revised by 
the selectmen. This is the type of registration system which is 
found in Great Britain today. A number of the New England 
states followed the example of Massachusetts, but there was no 
general extension of registration until after 1860. The peculiar 
American form of registration found its origin in the California 
and New York laws of 1866 which provided for personal registra- 
tion. Under these laws each voter was required to appear in per- 
son before the election and prove to a registry board that he was 
qualified to vote. The example of these states has been followed 
by most of the other states. At the present time some form of 
registration is required for voting in almost all the states. In most 
of the states registration is made compulsory; that is, no one can 
vote who has not previously registered. In Wisconsin, Oregon 
and Nebraska compulsory registration has been declared uncon- 
stitutional by the courts.» This means that unregistered voters 
can sweat in their votes on election day. However, the courts 
in most of the states have upheld this obligatory registration.® 
One-fourth of the state registration laws apply only to cities. In 
Arkansas and Texas the poll tax receipt is used as a means of iden- 
tifying the voters at the polls instead of a system of registration. 

Unlike most European countries which have uniform registra- 
tion systems all over the entire country, the tegistration systems 
in the United States vary from state to state. Only some of the 
to National Municipal Review, XVI (January, 1927), 45-86; and Chicago Bureau of Public 
Efficiency, A Proposed System of Registering Voters and Canvassing the Registration Lists in Chicago 
(Pamphlet, 1923). 

* Harris, op. cét., p. 110. 


® Dells v. Kennedy, 49 Wis. 555 (1880); White v. Multonomab County, to Pac. 484 (Oregon, 
1886); State v. Moorehead, 95 Neb. 80 (1914). 


° State v. Butts, 31 Kan. 537 (1884); People v. Hoffman, 116 Ill. 587 (1886); and many other 
Cases. ; 


BALLOT AND ELECTION LAWS 385 


main characteristics of the American systems can be described here. 
There are still a few non-personal registration systems which, like 
the original Massachusetts system, lay the responsibility for mak- 
ing up the list upon the officials. In half a dozen states this type 
of registration is used exclusively. Official or non-personal regis- 
tration is the rule in Europe, but it works better there than it does 
here because we do not have anything like the continuous police 
censuses such as are kept in Europe. In the absence of adequate 
information on the basis of which the lists of voters may be kept 
up to date, the lists become cluttered up with the names of per- 
sons who have died or moved.’ The most successful registration 
systems now in operation in the United States require personal 
application. Where new registrations are not required too fre- 
quently, this requirement is not unduly burdensome. 

When personal registration was adopted in the large cities of 
this country, it was felt that it should be periodic. The require- 
ment of a new personal registration at frequent intervals would 
automatically clear the lists of those who had died or moved away. 
Registration was made annual in New York and a number of 
states, while it was made biennial or quadrennial in other states. 
There is no question that the periodic systems of registration are 
burdensome upon the voters and virtually disfranchise many quali- 
fied persons. Within the past few years there has developed a new 
type of permanent registration which is less expensive, less burden- 
some and which seems to be more effective in eliminating fraud. 
J. P. Harris has summarized the features of this system as follows: 
‘Registration is conducted at a central office throughout the year, 
instead of in the precincts on particular days. Outside offices may 
be used at times, but not in each precinct. Some form of individual 
records (loose-leaf, cards, or visible) take the place of the cumber- 
some bound volume precinct registers. The work of keeping the 
registers clean of dead weight is not left to precinct officers, who 
are apt to be negligent and sometimes corrupt, but is performed by 
the clerical employees of the central office. The corrections are 


7TIn the rural parts of New York this system is used. In the non-utban parts of Monroe 
County the registration exceeded the number of citizens over 21 years of age, according to the 
1920 census, by 25 per cent. See ‘‘A Model Registration System,’ op. cét., Pp. §7- 
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made upon the basis of routine information instead of relying upon 
challenges. Official death reports, cancellation because of failure 
to vote within a two-year period, transfers, and a house-to-house 
canvass of all registered voters are used to purge the registration 
books. The voter who moves from one address to another within 
the city may transfer his registration to the new address upon 
request, and in some cities this is done for him on the basis of gas 
and electric removals, and other reliable information. Ordinarily 
the voter under permanent registration remains registered, and 
registered from one address only, as long as he continues to reside 
within the same city.’ ® 

Some sort of permanent registration system is now used in two- 
thirds of the states either in part or in whole. Among the large 
cities having permanent registration, Boston has had the longest 
experience, its system dating from 1896. The essential feature of 
the Boston system is the annual verification of the registration 
lists by the police, who make a complete census of all adult per- 
sons. The census is used for the purpose of striking off names and 
for making transfers. The Milwaukee system adopted in 1912 
has many commendable features. The individual card record, the 
police house-to-house canvass before each important election, the 
continuous opportunity for registration at the city hall, and the 
simple method of effecting transfers make this system convenient 
to the voters, low in cost and effective in preventing frauds. Omaha 
adopted a system of permanent registration of voters in 1913, 
similar in the main to those above, which has given complete 
satisfaction. The Oregon permanent registration law of 1915 in- 
troduced the novel feature of cancellation for failure to vote within 
a two-year period, as a means of keeping the lists up to date. Many 
other states have adopted permanent registration systems modeled 
after the plans outlined above. The Wisconsin registration law,® 
which applies to all cities of 5000 population or over except Mil- 


8 J. P. Harris, “‘Permanent Registration of Voters,’’ American Political Science Review, XXII 
(1928), 349. The same author has described the permanent registration systems of vatious 
cities in a series of articles in the National Municipal Review: Minneapolis, September, 1924; 
Milwaukee, October, 1925; Boston, September, 1926; Omaha, November, 1926; and in bie 
Registration of Voters in the United States, op. cit. : 

9 Passed in 1927. 
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waukee, has many unique provisions. It has been described as fol- 
lows: ‘“The records may be either loose-leaf or cards, and contain 
an affidavit which is signed by the registrant. An unusual feature 
of the Wisconsin law is that the city clerk is required to secure 
each month from the gas and electric company a list of removals of 
service, and from this make the proper transfers within the city. 
The voter is to be sent a form notice of the transfer. It is antici- 
pated that most removals will be taken care of without any bother 
to the voter.’’!° A system of permanent registration, if it is care- 
fully worked out, has many advantages over periodic registration. 
It is cheaper and it lessens the burden of the voter. However, per- 
manent registration itself, without the most approved records and 
the best methods of checking the lists and keeping them up to date, 
is ineffective in preventing frauds. The experience of Indiana and 
Kentucky before 1933 clearly shows this." 

Whether registration is permanent or periodic it does not secure 
its principal purpose if there is no adequate method of identifying 
the voters. The information required for registration varies from 
state to state, including such items as name, address, age, naturali- 
zation record, length of residence, height, color of eyes, occupa- 
tion, name of employer, exact location of residence and many other 
items. The use of the signature as a means of identification of the 
voters at the polls was started in California in 1895. New York 
followed in 1908 with very beneficial results." The Committee on 
Election Administration of the National Municipal League made 
the following comments on the value of this device: ‘“The use of 
the signature is the ideal method of identification. It is positive, 
can be applied readily to every voter, and gives rise to no sound 
objections. It unquestionably should be a feature of every system 
of registration. Even in rural sections where normally every appli- 
cant to vote is personally known by the members of the precinct 
board it would be a good practice. A permanent record is made 
when the vote is cast; a signature must be written on the poll 
books. The requirement that each voter sign his name in the poll 


10 Harris, Registration of Voters, op. cit. 

11 Castleman, op. cit. See also F. H. Riter, ‘Permanent Registration for Elections unsuit- 
able for Large Cities,"’ National Municipal Review, XIV (September, 1925), $3253 50 

12 J. A. Lapp, ‘Identification of Voters,”’ American Political Science Review, II Cagog), 62. 
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book when he votes would put a stop to practically all fraudulent 
voting which is still carried on in rural sections. In cities of any 
considerable population the signature identification is almost 
indispensable to sound registration.’’ 1 

The use of the signature makes it possible to employ a more 
economical and convenient registration procedure. Where no such 
means of identification is used it is felt that the registration should 
be done in the voting precincts. Actual experience in many places 
has shown that precinct registration is very costly and that it 
does not eliminate fraud.‘ Where the signature is used registra- 
tion can be continuous at the central office until thirty days or 
so before an election, as in Boston, Providence, Milwaukee and 
Omaha, or it may be conducted by field workers as in some of the 
cities of California. The house-to-house canvass conducted by 
field workers in Los Angeles results in the registration of a high 
percentage of the qualified adults. 


BALLOT LAWS 


The voters may be properly identified at the polls but if proper 
safeguards are not placed around the act of voting, the whole elec- 
tion process may be vitiated by intimidation, bribery, violence 
and fraud. With the growth of large-scale industry and great 
urban populations it becomes increasingly easier for the large 
employer of labor and the political corruptionist to bring pressure 
to bear upon certain classes of voters. Complaints regarding voting 
frauds led to the adoption of the secret ballot method of voting. 
The use of ballots or voting tokens by legislative assemblies is an 
ancient custom which can be traced back to classic Greece and 
Rome, but it was the American colonies of England which led the 
rest of the world in the use of voting papers for the election of 


18 “A Model Registration System,” op. cit., p. 85. 

“4 Harris, Registration of Voters, op. cét., p. 187. 

© E. C. Evans, A History of the Australian Ballot System in the United States (Chicago, 1917); 
E. B. Logan, Supervision of the Conduct of Elections and Returns with S pectal Reference to Pennsyl- 
vania (Privately printed, Lancaster, Pa., 1927). A committee of the National Municipal 
League, headed by C. E. Merriam, chairman, and J. P. Harris, secretary, prepared a report 
entitled ‘‘Model Election Administration System,"’ National Municipal Review, XIX (Sep- 
hae I oe See also J. P. Harris, Election Administration in the United States (Washington, 

. C., 1934). 
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representatives. The use of ballots was made obligatory in several 
of the state constitutions adopted in 1776. 

The success of a ballot law in lessening intimidation and corrup- 
tion at elections depends in large part upon the extent to which 
voting is made secret. By the middle of the nineteenth century the 
ballot was used in practically all the American states, but it was 
not a secret ballot. All of the parties or candidates furnished 
their own voting papers and complaints were common regarding 
intimidation, bribery and ballot box stuffing. In Massachusetts 
and Rhode Island an attempt was made in 1851 to secure secrecy 
by an official envelope system, but the compulsory use of this 
device was abandoned after a short trial. The party managers, 
whose control over nominations and elections was made secure 
by the unofficial ballot system, opposed all reforms aiming to give 
secrecy. 

Widespread political corruption following the Civil War led 
to demands for thoroughgoing ballot reforms. The successful 
operation of a new ballot system adopted in Australia in the late 
fifties led a few far-sighted persons to agitate for similar changes." 
Under the Australian ballot system, only the official blanket ballot 
furnished by the state can be used, the nomination of candidates 
is regulated by law, the ballots are distributed by sworn repre- 
sentatives of the state, the ballots are marked in secret by the 
voters, the casting and counting of the ballots is regulated by law, 
and any abuse of the law can be remedied by an appeal to the 
courts. The cooperation of reform associations and labor organi- 
zations brought about the first adoptions of this system in the 
United States in Louisville, Kentucky, and in Massachusetts in 
1888. The unprecedented use of money in the campaign of 1888 
brought many other states to adopt the same reform within the 
next few years. At the present time some form of the Australian 
ballot system is found in all the states of the union but three, 
namely, Georgia, South Carolina and Delaware. Of these three 
states South Carolina alone has none of the essential features of 
the Australian ballot system. Georgia has an optional law, and 


16 J. H. Wigmore, The Australian Ballot System as Embodied in the Legislation of Various Coun- 
tries (Boston, 1889). 
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Delaware has an official blanket ballot but the law does not require 
that the ballots be marked by the voters in the secrecy of the 
polling booth. , 
The ballot form which was introduced in Louisville for munic- 
ipal elections in 1888 was the same as that which is used in Great 
Britain and the British dominions. It contained the names of the 


Sates 


right of the Party Name or Political Designation. ight of the Party Name or Political Designation. 


SS 
}| To vote for a Person, mark a Cross X in the Square at the Xx To vote for a Person, mark a Cross X in the Square at the XB 
di bs 
aL 
sae a 


GOVERNOR Vote for ONE ® SENATOR IN CONGRESS 
FREO 6. BUSHOLD-oF trwnence~~——~Union—Coughlin—Townsend | fod 

ALFRED H. EVANS-or nowurieip~—~—~~—~~~~ Prohibition | 
JOHN W. HAIGIS-oF creentieo—~——~~~~—~ Republican | 
HORACE |, HILLIS-oF savous————~~~~~ Socialist Labor Party | 
OTIS ARCHER HOOD-or sostor~~~~~~~~ Communist Party | 
CHARLES F. HURLEY-or uwsrioce~—~~~~—~~~ Democratic | 
ALFRED BAKER LEWIS-or cansaince ~~~~~~~ Socialist Party | 
WILLIAM H. McMASTERS-oF cwatincc~~~~~The Union Party | 


3] JAMES M, CURLEY-or sosion 
S| ERNEST L. DODGE-e era 
CHARLES FLAHERTY -or soston. Communist Party | 
GUY M. GRAY-or srtturieio~—-~-~-~~~Townsend-Social Justice 
MOSES H. GULESIAN-or newion-~—~-~~~~~~Townsend Plan] | 
Ps HENRY GABOT LODGE, dr.—or sevemy——~~~~~~ Republican 


83) WILBUR D, MOON-0F iyun——— ~~~ ~~~ Promibition Pa 
33) THOMAS C, O'BRIEN-oF ooston The Union eT % 
|< ———mi_.— | % 


a 


x 


SEE 


= 


LIEUTENANT GOVERNOR Vote for ONE 


HENNING A. BLOMEN-aF camenioce-~~~—~~~ Socialist Labor Party | 
FREEMAN W. FOLLETT-oF waveenitt Prohibition 


WALTER 8, HUTCHINS-oF gnecurituo~—~~—~~—- Socialist Party | 


: 
FRANCIS E. KELLY-oF sostox~—~~~~~~~~~~ Democratic | 
LEVERETT SALTONSTALL- or AEWIOh ~~~ ~~~ Republican | 


CONGRESSMAN “4 

Eleventh District Vote for ONE |=] 
JOSEPH M. De NAPOLI-or cueiscx——~~~~——- Republican 
JOHN P. HIGGINS-oF eostor———~~~~~ ~~ Democratic | 
JOHN R, HUGHES-oF postox~—~~~~~~~~~independent | 


ANIELLO D. IMPERATO-or BOsTOK ~~~ ~~~ Independent | 


PAUL G. WICKS-oF cncenrie.s>—~——~~~~ ~~~ Communist Party | 


SECRETARY Vote for ONE 
FREDERIG W. COOK-oF sowewue~——~~~~~~~. Republican | 
RALPH DOW or ntw scofoso~~—~~~~~~~~~Soolalist Party | 
GEORGE L. McGLYNN -oF spancritie~—-~~~~ Socialist Labor Party | 


MARY E. MOORE-or eoston 


Communist Party | COUNCILLOR % 
2%] JOSEPH SANTOSUOSSO-0F sostor~—~—~—~~~~~~ Democratic | Fourth District Vote for ONE = 
3 | ROBERT E. BIGNEY-or scstow tndependent 
; DANIEL H. COAKLEY-or soston Democratic | 
* WENDELL F, i 
S| TREASURER Vote for ONE LF. PHILLIPS-oF rte Republican ! 
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candidates without party designations, grouped alphabetically 
under the appropriate offices. The state-wide Massachusetts ballot 
law adopted in the same year applied to many more offices than the 
Kentucky law. The same general arrangement was followed, but 
in addition the name of the party that nominated each candidate 
appeared after his name. This form of ballot has been called the 
Massachusetts or office group ballot. Whether an elector votes 
a straight party ticket or splits his vote, he must put a cross mark 
in the square opposite the name of each candidate whom he wishes 
to support. It was felt that the length of the ballot made it neces- 
sary to add the party names as a guide to the voters. Needless to 


~ Republican Ticket, 


For Presidential Elector-at-Large, 


ARTHUR BINFORD. 


Disrerct Ececross, 
First District, 

JAMES SOONSHOT. 
Seeond District, 

FRANK GILEISON, 


Third District, 
HORACE M. TRUEBLOOD. [=] 


Pourth District, 
=| WILLIAM A. GUTHRIB. 


FAtth District, 
GAIL ROBERTS. 


Steth District, 
G. ANDREW GOLDEN. 


Ninth District, 
BEET McKINNEY. 


Tenth District, 
CHARLES W. HANLEY. 


‘Eteventh District, 
SENJAMIN F. Lowe. 
Twelfth District, 
WILLIAM M. GRIFFIN. 
Thirteenth District, 
OLIVER 3s. KINNISON. 


For United States Senator, 
ARTHUR R. ROBINSON. 


For Governor, 
HARRY G. LESLIE, 


Por Liectenant-Covernot, 
EDGAR D, BUSH. 


HOWOOOOBOOD 


Democratic Ticket, 


For Presidential Elector-at-Latge, For Presidential Electornat 
[=] MEREDITH NICHOLSON. BASIL L. ALLEN, ee es ere aL 


For Preaidentlat Elector-at-Large 
MORRIS RITCHIE. [=] 


FRSDERICE VAN NUYS. 


First District, 
CLARENCE THOMAS. 


[=] 


Second District, 
ROBERT W. MIERS. 
Third District, 
GEORGE BADGER 
Pourth District, 
MICHAEL F. BORLAND. 


Fifth District, 
LEONARD B. MARSHALL 


Sixth Distr-ct, 
SAMUEL L. TRABUE. 


Seventh District, 
[=] SAMUEL E. RAUL. 


Eighth District, 
CBARLES DEHORITY. 


Niath District, 
[=] JAMES L. ROMACE. 
‘Tenth Distri=t, 
[=] SA008 & CUNNINGHAM. 
Eleventh District, 
[=] GEORGE W. RAUCH. 
Terelfth District, 
[=] EPHRADM K STRONG, 
Thirtesath District, 
[=] LON BE. BERNETRY. 
For United States Senator, 
ALBERT STUMP. 
For Governor, 
FRANK C. DAILEY. 


For Licutenant-Governor, 
ADDISON ORAKE, 


[+] 


Indiana Ballot, Election of November 6, 1928. 


For Presidential Electornat-Large, 


Prohibition Ticket, 


Socialist Party Ticket, 


Vor Presidential Elector-at-Large, For Prealdential Rlectot-at-Large, 
HENRY 8. BONSL3, [=] BLLSWORTE B. MITTEN. 


Dusrucr Exectoss, 
First District, 
HARLEN MERRICK. 


Second District, 
[~] JOHN E. THOMPSON. 


d ._ Third District, 
re OLIVER P. ALLEN. 


Fifth District, 
WILLIAM F. WEBSTER. 


Sixth District, 
BOSS S. DAVIS. 


Seventh District, 
= STAFFORD E. HOMAN. 
Eighth District, 
JAMES ROBINETTE. 
Ninth District, 
SAMUEL A. KIGER 
Tenth District, 
WILLIAM JOHNSON. 
Eleventh District, 


WILLIAM ELLIOTT. 


Trrelfth District, 
MORRIS HIMLER 


Disrasct 


Excctoas, 
First District, 
[=] GEORGE G. TILLEY, 


Second District, 
[=] FRANCISCO D, EDWARDS. 
Third District, 
WILLIAM J. McMILLEN. 


Pourth District, 
OSCAR SWIVELEY. 


Fifth District, 
DONETO 


Sixth District, 
SILAS WOODS. 


| 


Seventh District, 
[=] GEORGE M. LARBATR. 


Eighth District, 
[=] INGERSOL 8. WALKER 


Ninth District, 
FORREST WALLACE. 


Tenth District, 
SUGCENE COONEY. 


iss 
S 


‘Twelfth District, 
[=] GUSTAVE PFOFFMAN. 


Eleventh District, 
JOSEPH M. ARRINGTON. 


Thirteenth District, Thirveenth District, 
MARGARETHA M. NOLD. JACOB E. SCHRADER. 


For United States Senator, 
WILLIAM H. HARRIS. 


For Governor, 
ALBERT STANLEY. 


For Lieatenant-Covernor, 
OWEN WIERD. 


For Unked States Senator, 
PHILIP K. REINBOLD. 


For Governor, 
[=] CLARENCE E. BOND. 


-] 


For Lieutenant-Gorarnea, 
JACOB MUELLER 


FIRST COLUMN 


To Vote a Straight Party Ticket, Marke 
a Cross (X) in this Column 


REPUBLICAN 


DEMOCRATIC 


LABOR 


PROHIBITION 


AMERICAN 


INDUSTRIALIST 


SOCIALIST 


WORKERS 


COMMUNIST 


PRESIDENTIAL ELECTORS 


(Vote for 38) 


REPUBLICAN 


Hoover & Curtis 


Harold L. Ervin, 
Walter F, Donaldson, 
Jacob D. Lit, 
William Henderson, 
George 8. Katz, 
Irving L. Wilson, 
Alfred M. Waldron, 


Harry A. Mackey, 


Russell H. Johnson, 
Isabel Darlington, 

Franklin L. Wright, 
B. Frank Hiestand, 


Reese H. Harris, 

Guy W. Moore, 

Eugene Herbert Suender, 
Morris C. Bastian, 
William S. Barnes, 
Charles G. Morgan, 
Henry Wilson Lark, 


EB. James Cunningham, 


Thomas J. Ferguson, 


Walter W. Krebs, 
Benjamin F. Madore, 


Lawrence B. Sheppard, 
G. Scott Smith, 
Francis J. Kooser, 
John F. Curran, 
Robert B. Greer, 
Frank M. Graff, 


Walter W. Beaty, 
Arthur Wellesley Milne, 
Paul Correll, 

Robert T. Glass, 

Edith Oliver Rea, 
William H. Coleman, 


Joseph C. Trees, 


George J. Kambach, ; 
Charles B. Keebler, seal 


UNITED STATES SENATOR 


(Vote for One.) 


David A, Reed, Republican. 


Democratic. 


William N. McNair, 


Charles Kutz, 


Elisha Kent Kane, Prohibition. 


William H. Thomas, 


W. J. White, 


Portion of Pennsylvania Ballot, Election of November 6, 1928. 


Industrialist. 
Willlam J. VanEssen, Soclaliet. 


Workers Communist. 


PRESIDENTIAL ELECTORS 


(Vote for 38) 


DEMOCRATIC 


Smith & Robinson 


Charles M. Howell, 
Fiala Seven, | _ 
Rudolph S. Houck, By 
Homer R. Knapp, 
May Blakey Ross, 
William S. McLean, 


Henry L. Snyder, 
Thomas L. Hoskins, 
William J. Ferber, 


George Derr Krause, 
Warren Worth Bailey, 


Americus Enfield, 
Garris R. Lecrone, 
John F. Short, 
J. B. Gordon, 


George H. Rowley, 
Horace DeYoung Lentz, 
James 8. Moorehead, 


Charles L. Llewellyn, 


John P. Mulrenan, 
Michael Francis Doyle, 
Charles G. Neely, 


James E. Gorman, 
Michael J. Ryan, 
Edward F. Bennis, 
LeRoy P. Leas, 
Elizabeth D, Reel, 
Joseph H. Ake, 


Thomas A. Dunn, 


Herman Obernauer, 


William Fromm, 


A. Martin Graham, 
Frederick H. Hardy, 


STATE TREASURER 


Edward Martin, 
Edward J. Morris, 
Benjamin Thomas, 


Edward Walsh, 
George W, Ohls, 


(Vote for 38) 


LABOR 


Foster & Gitlow 


E. P. Cush, 
Adam Getto, 


Frank Mozer, 
Jos. Sabatelll, 
Theo. Mower, 


Max Jenkins, 
Jobn Otis, 
Harold R. John, 


Anton Horwat, 
Isaac Munsey, 
Julia Merino, 


Norman A. Brown, 
Edward Callen, 
Isaiah Hawkins, 
William J. White, 
Fred Carreno, 


James M. Barr, 


Alex Fontain, 
Anna Mondel, 
Victor Anota, 
Arnold A. Marinoff, 
Ernest Careathers, 


Frank Note, 
Emmett McCabe, 
Thomas Rodgers, 


Mike Vaseliny, 


Leroy Scanlon, 


Louls Coben, 
Wm. Mikades, 
Joseph Zaitzeff, 


Milan Resetar, 


Tony Gaibrish, 


Constante Fornari; 


James Parker, 


’ ale er ’ ‘ ain =e acetal Se _— 


(Vote for One.) 


Prohibition, 


Industrialist, 


a eT 
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say, the politicians welcomed this modification of the Australian 
ballot system. At the present time about one-third of the states 
have the office group form of ballot.” In all of these states but 
Florida, Mississippi, Tennessee and Virginia the party names 
appear. The four southern states mentioned omit the party names 
in order to confuse those Negro voters who want to support the 
Republican party.* The names of the Democratic candidates 
appear first on the ballots of these states, except in Tennessee. In 
most of the other states the names of the candidates are rotated 
when there is more than one candidate for an office. On the New 
York ballots the party emblem appears as well as the party name, 
the emblem serving as a guide to illiterate voters. In the course 
of time the New York literacy test for voting will eliminate any 
need for party emblems on the ballot.!9 
When Indiana adopted the Australian ballot in 1889 it intro- 
duced a different form from the one used in Massachusetts. The 
ballot was a blanket one but each party was given a separate 
column with its name and emblem at the top. In order to vote a 
straight party ticket with the Indiana ballot the voter simply 
places a cross mark in the circle at the top of the party column. 
A split ticket can be voted either by putting a cross in the party 
circle and a cross opposite the names of candidates favored in other 
columns or by a cross opposite the name of each candidate pre- 
ferred. It is obvious that this form of ballot favors straight party 
voting as opposed to independent voting. Where there are many 
officers to be elected and several parties have nominated candidates, 
this arrangement makes the ballot very unwieldy.”° The Indiana 
or party column type of ballot has been adopted by more than 
50 per cent of the states, half of which use both the party name 


17Tn 1936, Arkansas, California, Colorado, Florida, Kansas, Maryland, Massachusetts, 
Minnesota, Mississippi, Nebraska, Nevada, New York, Oregon, Tennessee and Virginia. 
Consult C. O. Smith, A Book of Ballots: Representative Facsimile Ballots of Local, State and National 
Governments (Detroit, 1938). , 

18 Evans, op. cit., p. 43- 

19 This law, which was passed in 1923, is not retroactive. Any illiterate person qualified 
to vote before the law was passed is not deprived of his right to vote. : 

20 The Chicago ballot used in the presidential election of 1924 measured 36 by 29 inches. 
In 1927 the presidential electors were taken off the ballot so the 1928 presidential ballots 
measured only 24% by 214 inches. 
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and the party emblem. The eagle for the Republicans and the 
rooster for the Democrats are the most common devices. All of 
these states follow in general the Indiana method of marking the 
ballots, except several of the southern states where the voter strikes 
out or scratches off the names of the candidates he does not wish 
to vote for. In some states the party circle is used only for voting 
a sttaight ticket.2! The long ballot and the cult of party regu- 
larity are the main causes for the popularity of the Indiana type 
of ballot. In Chicago the use of the party circle varies from about 
28 per cent in sections where rents are high and high school educa- 
tion is general, to 87 per cent in depreciated residential areas in- 
habited by voters who have had limited educational opportuni- 
ties.22 Party bosses may from time to time cut the party ticket, 
but they know that it is dangerous for them to undermine party 
regularity. The press and civic organizations are the agencies 
which encourage independent voting. 

There are half a dozen states which do not have either the office- 
group type or the party column types in their first forms. In Penn- 
sylvania the names of the candidates are grouped under the appro- 
priate offices but facilities for voting a straight ticket are also 
furnished. There a single cross mark in the party circle or square 
designated for that purpose is sufficient for voting a party ticket. 
This arrangement defeats the purpose of the Massachusetts ballot 
as it makes it harder to vote a split ticket than under the party 
column type of ballot. With an Indiana ballot the independent 
voter can run his eye down the column and pick out his favorites, 
but with the Pennsylvania ballot the independent voter has to 
look over all the candidates. In the remaining states the party 
column type of ballot is used but there is no provision for voting a 
straight ticket.’ This form is not as favorable to independent 
voting as the Massachusetts form but it is more so than the Indiana 
form. Cross marks must be put opposite the names of all the can- 
didates favored by the voter whether or not they are in a single 
column. 


*1In Michigan, Idaho, Utah, Vermont and Rhode Island the voter who splits his ticket 
must cross out the name of the rejected candidate in his own party's column. 

* H. F. Gosnell, Machine Politics: Chicago Model (Chicago, 1937), PP. 95-109. 

*8 In 1936, Montana, New Jersey and Wyoming. 
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Casting and Counting of Ballots 


The Australian ballot system also provides for careful regulation 
of the handling of the ballots. While the ballots are being printed, 
watchers are posted to see that none is stolen and that the proper 
number is run off. After they are printed and sealed in packages of 
one hundred or so, they are taken by the proper authorities who 
distribute them to each of the local election boards in time for the 
opening of the polls. The local officials are held accountable for 
all ballots in their possession and must return the voted and un- 
voted ballots at the close of the count. 

If adequate means are not furnished for identifying the ballots 
at the polls, there is danger that a ballot will be stolen and the 
endless chain fraud started. This is sometimes called the Tas- 
manian dodge, from the place where it was first practiced. The 
corruptionist obtains in some way an official ballot early on elec- 
tion day. Where an official endorsement on the back of the ballot 
is the only means used of checking the ballots this is possible even 
with an honest election board. For instance, in Chicago a well- 
dressed woman went into a polling booth to vote; simulated faint- 
ing, and in the excitement which ensued an official ballot was 
carried out with her.24 The corruptionist marks the stolen ballot 
and the voter whom he has bribed substitutes it, in the polling 
booth, for the ballot that was given to him by the election judge. 
The unmarked ballot is brought out to the corruptionist who 
marks it and uses it with his next voter. This process is continued 
during the day. In nearly one-half of the states a detachable num- 
bered stub is used on the ballot to guard against this fraud and to 
prevent ballot box stuffing. A record is kept of the number of the 
stub on the ballot and a check is made before the stub is detached 
to see that each voter casts the ballot which was given to him. 
In a few states there are two stubs and the ballots are bound to- 
gether in books as an additional check against fraud.” Where 
both stubs are detached, this system does not impair in any way 
the secrecy of the ballot.?> In Nevada and Missouri the coupon 

24 Chicago Daily News, April 16, 1928. 

25 Among them are Arizona, California, Kentucky, Nevada, Ohio. 

26 As in Ohio. 
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device apparently furnishes anyone who makes a check of a votet’s 
number a means of identifying his ballot during the count as the 
ballot and stub bear the same number. In Colorado this danger is 
guarded against by pasting down the corner of the ballot on which 
the number appears, so that the ballot cannot be identified except 
in the case of a recount. The Colorado provision preserves secrecy 
and enables a court in case of a contested election to throw out 
tainted ballots. 

The original Louisville act which introduced the Australian 
ballot system in this country did not provide any means by which 
illiterates could get aid in marking their ballots. A leading deci- 
sion handed down by the Kentucky Court of Appeals made it 
necessary to insert a provision in the act permitting assistance to 
be given to illiterates,?’ and to those who by reason of physical 
incapacity are unable to mark their ballot. Such a provision was 
contrary to the spirit of the Australian ballot system but like pro- 
visions are now found in most of the American states.?* Experience 
has shown that a loosely drawn provision allowing assistance to 
illiterates results in widespread abuses. It is often used to destroy 
the secrecy of the ballot and to exert pressure upon the voters.?° 
It offers corruptionists an opportunity to see whether the votes 
which have been bought are delivered. The Pennsylvania law is 
very poorly drafted in this regard. Assistance is given on the 
voter's word alone and he may select ‘‘any qualified voter of the 
election district to aid him.’’ The party precinct leaders are on 
hand to perform this service and in some places they force their 
attentions upon the voters.*° The Pennsylvania legislature of 
1927 made a slight improvement in this section of the law when 
it made the records of assisted voters more available for later ex- 
amination. In New York and California the need for assistance 
must be declared at the time of registration. An oath of illiteracy 

*” Rogers v. Jacob, 11 S. W. Rep. 513; American Law Review, XXIII, 719. 

25 Voters unable to read the English language are denied assistance in Massachusetts, 
VEncoRatenem oe) Tennessee, Florida, Maryland, Ohio, Delaware, Connecticut, 

esrAlta) recent election in Chicago nearly all the voters in a certain ptecinct asked for assist- 
ance. They did not take the oath as required. When asked why they called for assistance, 


they claimed that they had washed their eyes in a peculiar kind of soap and could not see. 
8° Logan, op. cét., p. 98; Kurtzman, op. cit., Pp. 134. 
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or physical disability is required. If the number seeking assistance 
appears unduly large, the election officials have the time and oppor- 
tunity to investigate. Assistance must be given by election officers 
of different political faith. In Missouri the ballot of the assisted 
voter is marked by the election officers in the presence of all the 
persons at the polls. These different devices for eliminating abuses 
of the instructions provisions have had varying success. The 
Model System, already referred to, advocates that “‘no assistance 
should be given to the illiterate voter.’ *? 

The huge blanket ballots used in the United States have en- 
couraged the development of mechanical voting.*” In 1892 the 
city of Lockport, New York, initiated the use of voting machines 
in this country. The voting machine is a mechanical device which, 
like a cash register or an adding machine, gives the total number 
of times that each lever has been pulled down and registered. On 
the most common type used, the ballot is the face of the machine 
on which appears the name of each candidate under a lever. In 
order to vote for a given candidate, the lever over that candidate's 
name is pulled down. The machine is enclosed in a curtain so that 
no one besides the voter can see how the levers are arranged.** In 
states where there is provision for voting a straight ticket on a 
voting machine, there are party levers or pointers in addition to 
the candidate levers. It is impossible for a voter to spoil a ballot 
as the latest machines have an interlocking device which makes 
it impossible to register more than one choice under a given office 
title. If a voter pulls down a wrong lever in arranging his choices, 
this does no harm as his vote is not registered until he leaves the 
curtain enclosure. None of the levers can then be removed until 
the next voter closes the curtain. The counters are concealed be- 
hind plates which cannot be seen while the voting is in progress. 
When the polls are closed, these plates are unlocked and the results 
of the election are read off. 


81 Specification 28. Reproduced in Harris, Election Administration in the United States, op. 
cit., p. 48. ie 
82 [hid., Chap. VII; T. D. Zukerman, The Voting Machine (Political Research Bureau of the 


Republican County Committee, New York, 1925). 

83 An observer reported to the writers that in a recent election in New York State secrecy 
was destroyed in certain parts of Utica by placing a mirror on the ceiling over the booth. A 
discerning voter could insist upon the removal of any such contraption. 
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It is obvious that the use of such a machine has many advantages. 
Secrecy is preserved better than under any paper ballot system. 
There is no danger of the endless chain fraud. Defective votes are 
practically eliminated. There is no long and tiresome count after 
the polls are closed during which ballots may be spoiled or changed 
by the short pencil device. The chances of deliberate or careless 
falsification of the returns are minimized. Experience has shown 
that the voting machine has other advantages. It lessens the 
time required for voting and it brings about considerable savings 
of public money. Where machines have been introduced, the 
number of polling places has been lessened, the number of elec- 
tion inspectors cut down and their hours of work considerably 
reduced.*4 

In spite of the obvious advantages of the voting machine, it is 
actually used at the present time in only ten states, although one- 
half of the states have voting machine legislation.** In no state 
has the voting machine entirely supplanted the paper ballot. In 
New York State about 86 per cent of the total population is served 
by voting machines; in Connecticut about 63 per cent, in Washing- 
ton about 50 per cent and in Indiana about 45 per cent. In the other 
Six states where machines are used much smaller percentages are 
served. In the state of Michigan some 389 machines were listed in 
a sutvey made of the election administration.*°> In Iowa 27 out 
of a total of 99 counties use mechanical voting. In Wisconsin, 
Maryland and California voting machines are used only in occa- 
sional counties. The machines in use in Minnesota were discarded 
when changes in the election laws nullified their advantages.37 


4 Zukerman, op. cit. 

%° H. R. Goslee, Election Administration in New York State Cities (Albany, 1931), p. 28; 
Zukerman, ‘‘The Voting Machine Extends Its Territory,”’ American Political Science Review, 
XXI (August, 1927), 608. The New York law has some safeguards against the abuses which 
have arisen in connection with the use of voting machines. It provides that there must be an 
automatic canvass of the counters so as to Prevent misreading (transposing) of results and 
that all devices for destroying the secrecy of voting are illegal. In Albany it was discovered 
that the curtains were sandpapered so that they would be transparent under a very powerful 
light. Now such powerful lights are forbidden. 

6 J. K. Pollock, ‘‘Use of the Voting Machine in Michigan,’’ Bulletin No. 5 (4926), and 
“Election Administration in Michigan,”’ National Municipal Review, XXIII (June, 1934), 
PP- 356-57. 

* Paper ballots were also prescribed. 
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Authorizing legislation has been passed in nine other states ** but 
no machines have as yet been introduced. 

A number of obstacles have prevented a wider use of the voting 
machine. In some cities like Chicago, grave scandals have accom- 
panied the efforts to introduce them.*® It has been shown on some 
of the older machines that it is possible to manipulate the count 
where the election inspectors and watchers are in collusion. Legal 
obstacles have stood in the way in some states. In Ohio a law 
authorizing their use was declared unconstitutional in an early 
decision, but the court later reversed itself and legislation was 
passed permitting the use of voting machines.‘? While the ma- 
chines effect ultimate savings in most cases, their initial cost is 
high, each machine selling for about a thousand dollars. In small 
rural communities where there is only one polling booth, the 
machine cannot bring great economies. The prevailing types of 
machine are not suited for preferential voting. As machines have 
not yet been devised which will make a record of how each vote 
has been cast, there is a general feeling of distrust regarding their 
reliability. In communities which have a genuine short ballot, 
mechanical voting is not a great necessity. Finally, the greatest 
obstacles have been the inertia of the electorate and the determined 
opposition of the politicians. The political corruptionists do not 
want to see such devices as chain voting and fraudulent counting 
made difficult or impossible by the introduction of voting methods 
which are much surer to register the real choices of the voters. 

The counting of huge blanket ballots in states which refuse to 
introduce machines presents many serious problems. In precincts 
where five hundred or so votes are cast it is not uncommon for 
election boards to be on duty for more than twenty-four hours at 
a stretch. Fatigue makes it impossible for them to perform their 
functions efficiently. There are many chances for the ballot crook 
to change the ballots by means of a piece of lead attached to a ring 
or some other device on the inside of his hand. Where there are 


38 Massachusetts, Illinois, Maine, New Hampshire, Virginia, Arkansas, Arizona, Oregon 


and Maryland. ce. 

8 Zukerman, The Voting Machine, op. cit.; Harris, Election Administration, op. cit. 

40 Sate ex rel. v. Superintendent of Elections, 80 Ohio State, 471; State ex rel. v. Miller, 187 
Ohio State, 12. State ex rel. Ammerman v. Sprague, 117 Ohio State, 289 (1927). 
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thousands of election precincts, as in such cities as Chicago or New 
York, it is extremely difficult to organize a corps of watchers to 
keep track of the count in each precinct. In the counting of propo- 
sition votes a tired board may be especially careless and the ballot 
crooks may be unusually active. A private recount of the propo- 
sition ballots cast in 56 precincts in a Chicago election showed 
that one-fourth of the precincts had enormous errors. On one 
proposition the recount lowered the proportion of the favorable 
vote by neatly 9 per cent.*? In order to safeguard the counting 
process a number of states have provided for special counting 
boards.*” The members of the counting board appear some time 
after the voting has started and begin their work in separate quar- 
ters while the voting is still going on. The drawbacks to this 
system are the necessity for maintaining two sets of watchers, the 
difficulty of getting the necessary rooms, the trouble in securing 
qualified counting officials, and the danger of the early returns’ 
leaking out and influencing the result. In the cities which use the 
Hare system of proportional representation and in the cities of 
Rhode Island a central board of canvassers makes the official 
count.“ In Cincinnati, New York and the other cities employing 
this system there have been no complaints regarding the accuracy 
and honesty of the count. In Rhode Island, where a preliminary 
count is made by the precinct officials, the clerk of the Board of 
Canvassers of Providence reports that the precinct returns are 
sometimes hundreds of votes in error.*4 It would seem that a better 
practice would be to abandon the precinct count altogether. The 
ballots cast in a British parliamentary election are always brought 
to a central counting place within each constituency. 


SELECTION OF ELECTION AUTHORITIES 


No matter how carefully the registration and ballot laws are 
framed, if honest and efficient officials are not secured to administer 


‘I David M. Maynard, ‘Fraud and Error in Chicago Referendum Returns,’’ National 
Municipal Review, XIX (March, 1930). 

“ Colorado, Idaho, Iowa, Kansas, Michigan, Missouri, Nebraska, Oklahoma, Oregon 
Texas, Utah and West Virginia. : 


“8 Laws of Rhode Island — Providence, Pawtucket, Central Falls and Newport. 
“* Logan, op. cét., p. 113. 
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them, the chances for error and fraud are very great. The common 
ptactice in the United States is to have the conduct of both the 
registration and the election in the hands of a precinct election 
board which varies in size from two to ten inspectors. In Pennsyl- 
vania and some of the southern states there are separate registration 
and election boards. Where central registration is used there is no 
need for precinct registration boards. However, the precinct elec- 
tion boards are still universally required. The precinct is the small- 
est electoral unit, containing from 200 to 2000 voters, the average 
being around 4oo voters.*® This is a much smaller unit than is 
found in European countries. The small size of the American elec- 
tion unit makes election costs very high and makes supervision 
difficult. The precinct election board is usually of a bipartisan 
character appointed by some local authority upon the recommen- 
dation of the local committee of the two major parties. 

The failure of this traditional system to secure honest election 
officials was well pointed out by Judge Jarecki of the Cook County 
Court of Illinois (Chicago): 

‘There are more than 12,000 judges and clerks of election ap- 
pointed by the board of election commissioners and confirmed by 
the county judge, but every one of them must be chosen from lists 
of persons affiliated with the majority or minority party — Demo- 
cratic or Republican. Under that peculiar provision of our election 
law, which puts such a premium on partisan affiliations, it has 
been the custom — an almost unavoidable one — to select such 
local election officials from the lists of applicants recommended by 
the managing committees and the ward leaders of each party. The 
curse of Chicago elections is the method prescribed by the Illinois 
election law for selecting judges and clerks — and its limita- 
tions." * 

The Citizens’ Association of Chicago estimated that there were 
at least 250 precincts in the city of Chicago in which vote frauds 
are habitually committed.*” One of the causes of this is the require- 


45°C, A. Crosser, ‘Registration by Precincts,"’ Toledo City Journal, VIII (September 15, 


1923), 447. 
p ae Election Law Needed,”’ Citizens’ Association of Chicago, Bulletin No. 75 (1928), 
. 4. See also Harris, Election Administration, op. cit., pp. 142-43. 

47 ‘‘New Election Law Needed,” op. cét., p- 2- 


400 THE AMERICAN PARTY SYSTEM 


ment that the judges and clerks must be chosen from the residents 
of the precinct in which they are going to serve. In Missouri and 
Michigan the appointing power can select the inspectors from any 
of the residents in a given ward, and in New York and New Jersey 
they are limited only to the residents of the city. St. Louis has 
the power to compel service as election officers. As new officers 
are needed, a panel of citizens living or working in the ward is 
drawn up. These people are then interviewed by some represent- 
atives of the election commissioners. The plan has worked well. 
In Milwaukee election officials have been chosen on the basis of 
a civil service examination since 1936. In Michigan the require- 
ment of bipartisanship is also omitted. This greater latitude in 
choosing election officials has resulted in the selection of a higher 
type of official, especially in the city of Detroit. Mr. Distin, the 
Chief Superintendent of the Detroit Election Commission, makes 
the following statement regarding the appointment of inspectors 
in his city: 

‘There are times when there is a very spirited contest that citi- 
zens of considerable prominence in the industrial and financial life 
of Detroit volunteer for the work from the standpoint of doing 
their bit towards good citizenship, and along that line presidents 
and other officers of banks, industrial and commercial institutions 
help to maintain clean elections. The majority of the election 
inspectors are bank clerks and people who are doing some branch 
of accounting or clerical work in some of our large industries. The 
bank and manufacturers’ associations have assisted wonderfully 
in placing many of their men at the disposal of the Commission on 
election days, allowing the men to take the day off with pay, ae 

In all the states but Pennsylvania the election inspectors are 
appointed. The elective system used in Pennsylvania, coupled 
with the requirement of bipartisanship, works very poorly. The 
Constitution provides for the annual election of the judge and two 
inspectors and for the appointment of a clerk by each inspector. 
The certificates of election for the judges and inspectors indicate 
almost invariably that the board is divided politically, but a check 
on the registration books where the party affiliations of the voters 

‘8 Logan, op. cét., p. 68. 
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were given showed that many of the certificates were inaccurate.” 
The ability of the election inspectors in Philadelphia does not com- 
pare well with that found in Detroit. 

Where the appointive system is used, the question comes up as 
to what authority should do the appointing. The best practice 
seems to be to put this in the hands of a single authority, selected 
without regard to his party affiliations. This plan has worked 
very successfully in Omaha, Nebraska, in Los Angeles, California, 
and in Rochester, New York.®° The usual practice in large cities 
is to have a bipartisan commission controlling electoral matters. 
Only where this board hands over the actual administration to a 
chief clerk or superintendent divorced from party control are the 
affairs of the office efficiently managed. Economical and honest 
elections will be secured in the United States only when the party 
workers are deprived everywhere of their mastery of the electoral 
machinery. 

The long ballot, the multiplicity of elections, the small size of 
the election precincts and the lack of adequate safeguards against 
fraud are all factors which play directly into the hands of the 
political bosses. These trappings of an archaic rural democracy, 
which assumed the existence of omni-competent citizens, function 
badly in the great metropolitan centers of the United States. It 
is no wonder that the voters get lost trying to mark their jungle 
ballots and are willing to be led by the suave representatives of the 
political bosses who take the time to show them sample ballots 
and to explain the mysteries of the slate. One of the best illustra- 
tions of cultural lag in the field of politics is the slow pace at 
which positive law is catching up with the unanimous recom- 
mendations of political scientists for several generations in refer- 
ence to the short ballot. 

Electoral corruption and petty graft weaken the faith of the 
masses in democratic methods, and consequently it is necessary to 
eliminate these evils if the democratic ideology is to survive. In 
the fight against the vote thieves it should be recognized that 
legal regulations are necessary, but they alone are not sufficient. 


49 [bid., pp. 61-63; Kurtzman, op. cét., p. 117. 
50 ‘‘A Model Registration System,"” op. c#t., p. §2- 
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We have had a naive faith in the power of legislation — consti- 
tutional, statutory and local — to change our habits and keep us 
good. The colossal failure of the “‘noble experiment,’’ with its 
constitutional prohibition of the manufacture, sale and transpor- 
tation of alcoholic beverages, has to some extent weakened this 
faith. A legal device designed to purify politics is workable only 
if someone is concerned with seeing that it works. Even the most 
perfectly drafted election law can be manipulated by unscrupulous 
politicians who are not carefully watched. The best that positive 
law can do is to create a legal framework which makes the per- 
version of public office for private profit risky and which facilitates 
the expression of civic points of view. 


CHAPTER XVIII 


Voting and Non-voting 


“In the ideal democracy every citizen is intelligent, patriotic, disinterested. 
His sole wish is to discover the right side in each contested issue, and to fix 
upon the best man among competing candidates. His common sense, aided 
by a knowledge of the constitution of his country, enables him to judge wisely 
between the arguments submitted to him, while his own zeal is sufficient to 
carry him to the polling booth. Though it is usually assumed in platform 
speeches that the audience addressed are citizens of this attractive type, every- 
body knows that in all communities, not only in Chicago, but even in Liver- 
pool, let us say, or in Lyons, or in Leipzig, a large proportion of the voters 
are so indifferent, or so ignorant, that it is necessary to rouse them, to drill 
them, to bring them up to vote.’’ — James Bryce, Preface to M. A. Ostrogor- 
ski, Democracy and the Organization of Political Parties (New York, Macmillan 
Co., 1902), I, xliv. 


i the days when bullets instead of ballots were employed to 
settle political disputes, the opposing parties amassed their 
greatest strength as a matter of course. Today the use of the ballot 
box in democratic countries to decide who has won the struggle 
for power does not always mean a full mobilization of the eligible 
citizens on election day. The individual voter seems to play such 
a small part in deciding the result that he often neglects to cast his 
ballot unless the matter is brought to his attention in a striking 
way.! In Australia the significant function of seeing that the 
voters come out on election day is performed largely by the gov- 
ernment. In the United States the persons who have been most 
concerned with getting out the vote have been the party workers 
who expect some immediate gain if their candidates are successful 
at the polls. The precinct captain who carries his district is usually 


1C. E. Merriam and H. F. Gosnell, Non-Voting: Causes and Methods of Control (Chicago, 


1924), p. 112. 
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rewarded with some petty office or sinecure. He is really inter- 
ested not in getting out all the voters, but merely in arousing those 
who will vote his way. The party workers have been aided in this 
task by the newspapers and by various organizations, but the main 
brunt of the work has fallen upon them. How well have they 
performed this function in recent times? 


EXTENT OF POPULAR PARTICIPATION IN ELECTIONS 


It is difficult to determine the number of eligible voters in the 
United States because of the great variety of suffrage provisions 
and the inadequate character of the election records. In any of 
the European democracies, such as France, Belgium or Great 
Britain, the official lists of voters contain practically all the names 
of eligible voters. In the United States, each of the forty-eight 
states has a separate election law, and only about a dozen states 
record the number of registered voters. The lists in these states 
are far from complete, since, as has been explained in the pre- 
ceding chapter, registration is usually a personal matter. All 
estimates of the number of eligible voters must therefore be based 
upon the census figures. Adult citizenship is the first prerequisite 
for voting in all the states. The number of adult citizens in the 
United States as given by the census does not furnish an entirely 
accurate idea of the number of eligible voters.2 Taking all of the 
disqualifications together, it is necessary to make a correction of 
the census figures for adult citizens in order to arrive at the number 
of persons actually qualified to vote in the United States, even in a 
census year. 

One method of estimating the number of eligible voters in this 
country is to leave out the southern states where the Negroes are 
largely disfranchised. A careful study of the participation of the 
voters in twenty-one typical northern states at the 1920 presiden- 


* In his Why Europe Votes (Chicago, 1930), H. F. Gosnell tried to make allowance for lack 
of residence in estimating the number of eligibles in the United States because he wanted to 
make the figures as nearly comparable as possible to European election statistics. When the 
main purpose is to study the trend in American political participation, it is not necessary to 
make any estimates as to mobility. The figures presented by C. E. Merriam in the President’s 
Research Committee on Social Trends, Recent Social Trends (New York, 1933), II, 1507, are 
calculated without reference to mobility. 


VOTING AND NON-VOTING 405 


tial election showed that about 56.3 per cent of the adult citizens 
voted.* As this was a census year these figures only slightly exag- 
gerate the number of eligible voters in these states. The problem 
of estimating the number of eligible voters in non-census years 
is a very complicated one, but there have been a few bold enough 
to attempt it.‘ Estimates for years other than those when presi- 
dential elections and census coincide must be based upon interpo- 
lations and extrapolations. A number of attempts of this sort 
have been made. All agree that the low point in American popular 
interest in voting was in 1924. A study of the official returns in 
Great Britain, France, Belgium and Switzerland since 1919 shows 
that the participation in national elections has not fallen below 
7o per cent of the eligibles in any one of these countries.> The 
highest polls have been over 76 per cent of the registered voters 
in all these countries. It is obvious that the American record for 
voting efficiency in the period immediately following the World 
War was considerably inferior to that of a number of European 
democracies, some of which have more liberal suffrage provisions 
than the United States. The first election held after the advent 
of the New Deal (1936) brought the highest poll of the twentieth 
century, both in relative and absolute numbers. In thirty of the 
states the record was as good as in the European democracies. 

It is at least clear that this means a return to the high level of 
participation of the period between 1876 and 1900, when the pro- 
portion of the eligibles who took part in American presidential 
elections was about the same as that which took part in British, 
German and French parliamentary elections. During this epoch 
the margin between the two leading parties was a very narrow 
one, the combined vote of the losing parties never falling below 
50 per cent of the total vote cast except in 1896. A close margin 
between the two major parties was found in many of the states as 
well as in the country as a whole. In view of the fact that the 
presidential electors are chosen at large by states, this condition 
accounts in part for the large vote in those days. The switch of a 


8S. A. Rice, Quantitative Methods in Politics (New York, 1928), pp. 243-47. 

4A. M. Schlesinger and E. M. Ericksson, ‘The Vanishing Voter,”’ New Republic, XL 
(October 15, 1924), 162-67. 

5 Gosnell, Why Europe Votes. 


re THE AMERICAN PARTY SYSTEM 


few votes one way or the other was a matter of great importance to 
the party managers, and in the doubtful states they put forth great 
efforts to see that all their supporters came out to vote. 

From 1896 to 1932 the margin between the two major parties 
has not been so even, except in 1912 and 1916. Until 1932 the 
Republicans, and after that the Democrats, maintained a safe 
majority of all the votes cast. During the period of the preponder- 
ance of the Republican party there was a tendency on the part of 
many voters in this country to stay away from the polls.* This 
tendency was arrested in the presidential election of 1936, in which 
some 69 per cent of the estimated number of adult citizens in the 
entire country took part.’ At this election Landon received the 
second largest absolute vote of any Republican candidate for Presi- 
dent, but Roosevelt was over eleven million votes ahead of him. 


CAUSES OF NON-VOTING 


Can the indifference of the voters really be laid at the door of 
the one-sided party situation in recent times? The Republican 
party first enjoyed a period of unprecedented prosperity during 
the first three decades of the twentieth century, which tended to 
dampen interest in politics. The attention of the voters was ab- 
sorbed by many competing interests, such as the cinema, the radio 
and the automobile. The politicians in both of the major parties 
were anxious to obscure issues because they feared the consequences 
of a split-up in the existing alignments. In 1928 the Democratic 
party managers raised the prohibition issue and also the issue 
whether a Catholic could aspire to be President of the United 
States. These were issues which really engaged the emotions of 
the masses, and the result was the highest relative vote we had 
had in this country since 1916. There was no falling off of this 
level of interest in the 1932 election, but it required the election 


6 See H. F. Gosnell, “‘The Voter Resigns,’’ New Republic, October 21, 1925, and Why Europe 
' Votes, op. cit. 

” According to Statistics of the Congressional and Presidential Election of November 3, 1936 (com- 
piled by the Clerk of the House of Representatives), the total vote cast in 1 936 was 45,646,817. 
The census estimate for the total population of the United States in 1936 was 128,429,000, 
For purposes of calculating the above percentage it was assumed that the ratio of adult citi- 
zens to the total population was the same in 1936 as in 1930. 

* Walter Lippmann, Men of Destiny (New York, 1927), Chap. III. 
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of 1936, with the burning issues arising out of the policies inaugu- 
rated by the New Deal, to raise this level. 

The effect of the one-sided party situation in the United States 
can further be studied by a close analysis of election results by 
states. The voting records of the adult citizens in Indiana, Dela- 
ware and West Virginia are about as high as that of the British and 
French voters. A study of the state returns for the elections from 
1896 to 1936 shows that the proportion of the adult citizens who 
come to vote tends to vary directly with the strength of the losing 
parties in that state. In short, as the ratio of the vote cast by the 
minority parties in a given state approaches one-half, the higher 
is the total poll in that state. Thus, in 1928 in the state of West 
Virginia approximately 41 per cent of the vote cast went to the 
minority parties and 75 per cent of the estimated number of adult 
citizens voted, whereas in the state of Pennsylvania only 34 per 
cent of the total vote went to the minority parties and 61 per cent 
of the estimated number of adult citizens voted. In the Solid South 
the supremacy of the Democratic party has had a similar effect 
except in the election of 1928. In the six southern states which 
were catried by the Democratic candidate for President in 1928 
this tendency was still marked. In the southern states which 
Smith lost by a narrow margin, the proportion of the estimated 
eligibles that voted was much larger than in 1920 and 1924. It 
may be said in general that the proportion of the vote cast by 
minority patties is a rough measure of the element of uncertainty 
in the election. Where it is felt that the result of the election in the 
state is practically certain, the party managers and the voters tend 
to be indifferent. Previous voting records and straw votes indicate 
to the party leaders whether or not they have to work to keep a 
given state in line. Funds, speakers and workers are then con- 
centrated in the doubtful states. 

The party situation and the method of choosing presidential 
electors at large in each state are among the factors which have a 
marked influence upon popular participation in American elections. 
Woman suffrage was one of the important causes of the relatively 
low poll in 1920.? In most of the states the women were voting 


9 Rice, op. cit., p. 246. 
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for the first time and they had not yet become accustomed to the 
use of the franchise. Separate returns were not kept for the men 
and women in this year except in Illinois, where it was shown that 
some 46.5 per cent of the adult female citizens took part as com- 
pared with 74.1 per cent of the adult male citizens. While it is 
unquestionable that the women helped to swell the total vote 
in 1936, they still constitute an important part of the non-voting 
population. 

In order to understand thoroughly the problem of non-voting 
it would be necessary to have many more facts regarding voters 
and non-voters than their sex. It would be useful to know to what 
extent non-voting was prevalent among the various age groups, 
the different economic and occupational groups, the manifold 
religious groups and the diverse educational groups. Unfortu- 
nately, official statistics on this subject are lacking in this coun- 
try. However, a few private studies have been made which 
throw some light on this problem. Two field surveys have been 
made in Chicago, each of them covering some 6000 adult citizens,!! 
and one survey has been made in the town of Delaware, Ohio, 
covering some 4300 adult citizens.!? The first Chicago study was 
made shortly after the mayoralty election held in April, 1923. 
The non-voters interviewed were taken from all parts of Chicago 
and as far as sex and race were concerned constituted a fair sample 
of the entire adult citizen population of the city. A comparison 
of the characteristics of the non-voters with those of 5000 regis- 
tered voters showed that newness to the city, unfamiliarity with 
local surroundings, foreign-language habits, and derivative citizen- 
ship were all factors which were related to electoral abstentions. 
The second Chicago study and the Delaware study were both made 


In urban Basel a study of popular participation in a cantonal election among occupa- 
tional groups was made by the canton in 1911. See Statistik der Grossratswahlen vom 6/ 7 Mai 
1911 im Kanton Basel-Stadt (Basel, 1911). See also E. Bock, Wahlstatistik (Halle-Salle, 1919); 
H. Tingsten, Polstical Behavior (London, 1937); and A. Senti, ‘‘Die Nichtwahler in Zurich - 
Liricher Statistiche Nachrichten, 1926, No. 4, pp. 160-70. ‘ 

Rieter: and Gosnell, op. cit., and H. F. Gosnell, Getting Out the Vote (Chicago, 
1927). 

“ B. A. Arneson, “‘Non-voting in a Typical Ohio Community,” American Political Science 
Review, XIX, 816-25. See also R. C. Martin, “Municipal Electorate,”’ Southwestern Social 
Science Quarterly, XIV (December 1933); J. K. Pollock, Voting Behavior (Ann Arbor, 1939). 
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in connection with the presidential election of 1924, and both 
were based upon a nearly complete census of all adult citizens 
within the selected areas studied. The Chicago study was based 
upon twelve selected districts and the Delaware study upon the 
entire town. These two studies showed that the highest partici- 
pation was found among the residents of the well-to-do neighbor- 
hoods, those who had the most education, those who had lived 
in the city more than ten years, and those in managerial, govern- 
mental, professional or skilled mechanical positions.’* The low- 
est voting records were found among the women, the colored per- 
sons, the residents of the poor districts, those with little or no 
education and those in domestic or unskilled work. The voting 
records of the states of Illinois and Ohio are above the average 
of the country as a whole, and the studies made in these two states 
were on a small scale. Nevertheless, these studies indicate that 
education and improved economic status are stimulants to inter- 
est in elections. Later studies made on a more extensive scale, 
but utilizing only available statistical material, appear at first 
sight to be at variance with these results except as far as the women 
are concerned.!4 However, a more refined analysis of these data 
shows that when the complicating factor of mobility is removed 
these influences are still apparent. The participation of the Negro 
voters is about the same as that of other groups when this same 
allowance is made.’ 

“In the first Chicago study the authors hunted for specific causes 
of non-voting by questioning the persons who had failed to vote 
as to their reasons for not voting. A recheck upon this method was 
made in the second Chicago study. Since those citizens who fail 
to take the trouble to register are the most typical non-voters, 


18 Unpublished figures collected in connection with the second Chicago study (Gosnell, 


Getting Out the Vote, op. cit.). : 

14 See H. F. Gosnell, Machine Politics: Chicago Model (Chicago, 1937), Table 10, p. 109, 
which gives the relationship of interest in voting, as measured by the percentage of the adult 
citizens registered in Chicago, to such variables as percentage of the women in the total num- 
ber of registered voters, percentage of the foreign-born in the total population, percentage 
. of persons of Catholic origin, median rental, home owners, unemployed, mobility, doubling 
up, and education, as shown by coefficients of correlation calculated on the basis of units 
obtained by dividing the city into 144 parts. When mobility is held constant by the method 
of partial correlation, the results are not so contradictory to the earlier Chicago studies. 

15 H. F. Gosnell, Negro Politicians (Chicago, 1935), P- 374- 
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the following table showing the results of the two studies is 
given.1® 


Reasons ror Nor Rzcisterinc Given By SeLecTED Non-VoTERS IN THE 1923 
AND 1924 ExecTions: PercENTAGE DisTRIBUTION 


ADULT CITIZENS ADULT CITIZENS 
NOT REGISTERED NOT REGISTERED 
REASONS FOR NOT REGISTERING FOR THE MAYOR- FOR THE PRES- 


ALTY ELECTION IDENTIAL ELEC- 
OF 1923 TION OF 1924 


All Reasons: 

Navebéty (4 Ke cs. ow ger) ae ee 3369 649 

Percentage Sian sac toe ane 100.0 100.0 
biaess: "see, ee ee ee Fat 13, 
Absence . . rane 6.2 4.2 
Detained by helpless members ‘of family 2 bag 1.6 I.1 
Insufficient legal residence. . . Me: 7.6 6.6 
Fear of loss of wages or business. . . . . 2.9 33 
Congestion'at thé polls ee. a vs cee = 5 0.5 
Poor location of polling booth . . .. . 0.7 ie 
Fear of disclosure.ol ages 2. tm <1) «5 sae 0.3 0.0 
Disbelief in woman’s voting . . . .. . I5.3 13.4 
Objections of husband . . . eae 1.6 1.8 
Belief that one vote counts for nothing ae 1.6 ee 8 
Diseust with politics esis 5.) se) ee 4.9 6.0 
Disgust with own patty . . 0.0 
Belief that ballot box is corrupted 0.0 
Disbelief in all political action 0.0 
General indifference . 33.8 
Indifference to particular election 0.3 
Neglect: Intended to register but failed 2.9 
Ignorance or timidity regarding elections . 10.0 
Failure of party workers 0.5 


The similarity of the results of the two investigations shows 
that the conclusions reached in the earlier study regarding the 
quantitative importance of the various reasons given by the non- 
voters for their electoral abstentions are fairly accurate. In both 
yeats, one-third of those who failed to register said they were 

© Gosnell, Getting Out the Vote, op. cit., p. 9. Compare with results obtained in Green- 


castle, Indiana, reported by H. Zink in his Government of Cities in the United States (New York, 
1939)> Pp- 148-53. 
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indifferent to elections, one in every six or seven said they were 
detained by sickness or absence, one in every seven or eight ex- 
pressed disbelief in women’s voting, one-tenth professed ignorance 
or timidity regarding elections, and so on. “‘The analysis of the 
sex, color, nationality, registration status, voting experience, age, 
term of residence in city, and economic status of the non-voters 
that gave particular reasons for not voting brought out more clearly 
the close relationship that existed between the social situations 
and the peculiar characteristics of the non-voters. For instance, 
illness kept at home on election day many elderly housewives and 
a few elderly gentlemen. Absence from the city on election day 
was most common among the registered, native white, middle- 
aged, well-to-do business-men. Fear of loss of business or wages 
was a significant cause of non-voting among the registered males, 
- some of them colored and some of them foreign-born, who lived 
in poor neighborhoods and who were employed in manufacturing, 
construction work, or in the small retail business. Many middle- 
aged poor people insisted that one vote counted for nothing, that 
the candidates were equally bad, that the ballot box was cor- 
rupted, and that the whole election system was a sham and a 
fraud. . . . General indifference was very prevalent among the 
white females of foreign parentage who were not registered, who 
lived in poor sections of the city, and who were engaged in house- 
work. . . . The educational opportunities of many of these people 
had been so limited that they did not even know how to mark a 
ballot, and they hesitated to go to the polls for fear of being ridi- 
culed.”>™ 

We have been principally concerned up to this point with the 
consideration of popular participation in presidential elections, 
which is almost always higher than that in any other type of 
election in this country. Even in presidential years, the total vote 
cast for members of the House of Representatives is less than that 
cast for President. For instance, in 1936 the congressional vote 
was 95 per cent of the presidential vote. The system used to elect 
representatives in this country resembles that used in Great Britain 
and France at the present time, and that used in Germany prior to 


17 Merriam and Gosnell, op. c#t., pp. 253-55- 
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1918. It is the so-called single member district system under which 
each electoral district elects a single representative on the basis 
of a majority or plurality vote. As in the European countries men- 
tioned, so in the United States this system tends to depress interest 
in voting in districts where one party is sure to win. Thus in the 
First Congressional District of South Carolina 92.6 per cent of the 
total vote cast was obtained by the winning candidate, and only 
6.4 per cent of the adult citizens went to the polls.18 The voting 
record at congressional elections is always higher when they coin- 
cide with a presidential election than when they do not. Thus, 
in 1938, the congressional elections brought out only 37,172,000 
voters, or 81 per cent of the congressional vote in 1936. A study of 
other non-presidential years will show that this is typical. 

The multiplicity of elections in the United States puts a great 
strain upon the attention of the voter. An examination of the 
ballots used in the 1936 presidential election shows that over one- 
third of them contained twenty or more offices to be voted for, to 
say nothing of the propositions to be voted upon. A study of the 
election returns for the states of Massachusetts, Kansas and Cali- 
fornia reveals that there was a considerable falling off in the size 
of the vote for minor offices as compared with that received by the 
head of the ticket.!® For example, in 1936, 7 per cent of those 
who came to the polls in Massachusetts did not vote for state 
senator, in Kansas 12 per cent of those who voted for President 


® This tendency is illustrated in the following table based on the Congressional elections 
in Delaware, Indiana, Pennsylvania and South Carolina for 1 guo: 


ERCEN’ 
eee ee ees] own or | Totanrname | Panemerios oF 
VOTES CAST 

BY WINNING CANDIDATES CITIZENS WHO VOTED 
50- 59-9 2,176,780 35545461 61.4 
60- 69.9 405,787 811,770 50.0 
7O- 79.9 787,702 1,811,198 43-5 
80- 89.9 179,364 568,518 31.6 
90-100.0 65,737 774,966 8.5 


” Compare with this C. T. Titus, “Voting in California Cities, 1900-1925,'’ Southwestern 


Political and Social Science Quarterly, VIII (March, 1928), 383-89, and Voting Behavior in the 
United States (Berkeley, 1935). 
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did not vote for state printer, and in California 26 per cent of those 
who came to vote did not register their choice for state assembly- 
men. Where minor officers alone are chosen at an election the 
decline in the size of the poll is even more striking. 

The ballot used in Indianapolis in 1932 was especially formi- 
dable. It contained 319 printed names and was so huge that it re- 
quired special machines.” 


STIMULATING INTEREST IN ELECTIONS 


There is difference of opinion at the present time as to the impor- 
tance of the problem of non-voting in the United States. There 
are those who believe that indifference upon the part of a large 
portion of the electorate is a dangerous tendency.*! On the other 
hand, there are those who think that the slacker vote is not a 
menace.”* 

Which of these two opposite points of view regarding electoral 
indifference is the correct one? Sufficient evidence is not at hand 
at present to answer this question in any definite fashion. It is 
usually assumed in a democracy like ours that the persons who 
do not vote ate willing to abide by the decision given by those 
who vote. Consequently, it is highly improbable that any violent 
revolution will be started by the great body of non-voters. On 
the other hand, there are certain types of non-voting which indi- 
cate that our political institutions are not functioning properly. 
The methods employed to choose the President and the Congress 
of the United States are such that they discourage many intelligent 
people from voting in one-party districts. Indifference caused by 
the overburdening of the ballot reveals another serious defect in 
our governmental system. The electoral arrangements are so incon- 
venient in some states that many are deterred from voting. Elec- 
toral indifference due to other causes may or may not be serious. 
We have no evidence to show that more or less intelligent decisions 
are rendered when the fullest possible number vote. Some have 

20 See also Merriam and Gosnell, Non-Voting (Chicago, University of Chicago Press, 192.4), 
e A New Get Out the Vote Movement,’ Literary Digest, LXXXII (August 23, 1924). 


22 WW. B. Munro, ‘‘Is the Slacker Vote a Menace?” National Municipal Review, XVII (Febru- 
ary, 1928), 80-98; P. Herring, The Politics of Democracy (New York, 1940), pp- 31-35- 
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attacked the indiscriminate get-out-the-vote movements. After 
all, there are few, if any, indiscriminate ones. The Chambers of 
Commerce concentrate on getting out the business vote, and the 
Leagues of Women Voters confine their efforts largely to the better- 
class residential districts. The illiterate non-voters are not reached 
by these movements. The real danger of the present system is that 
we ate not sute that those who do take the trouble to vote do so 
for disinterested reasons.”® In fact it is clear that many voters are 
enticed to the polls by favors or promises of favors from precinct 
captains and other representatives of the party machine. This is 
especially true at primary elections where the machine vote is 
likely to be a more potent factor than at national elections. 4 

The study of elections abroad shows that where the voter is 
called to pass upon a few important positions and the issues are 
sharply drawn, the participation in elections is usually high. In 
Europe the voter is not overwhelmed by a huge blanket ballot 
as he is in many American cities.2> In Great Britain the voter is 
usually called upon to select one candidate from two or three nomi- 
nees for the House of Commons in his district. Local elections do 
not coincide with national elections and the task imposed upon 
the local electorates is comparatively light. In France the voter 
has about the same functions to perform as in Great Britain. In 
Holland, Belgium and Switzerland the voters at national elections 
ate required to choose between a number of rival lists of candidates. 
In Switzerland, where there are many local elections, the voters 
show the same indifference toward the choosing of minor officers 
that is manifested in the United States. This is the old lesson of 
the need for a short ballot in most parts of the United States. The 
simplification of the government and the concentration of power 


°3.W. B. Munro, Government of the United States (New York, 1936), Pp. 583. 

** In the Chicago primary elections of 1924 and 1926, the percentage of the registered vote 
cast was much higher in the wards showing the highest number of vote frauds than in the 
wards showing the least fraud. Thus in the First, Twentieth and Twenty-seventh Wards, all 
in poor neighborhoods, over 60 per cent of the registered vote was cast in 1924, while in the 
Fifth, Forty-eighth and Forty-ninth Wards only 45 per cent of the registered vote was cast. 

*° There are many other factors which contribute to the high polls in European parliamen- 
tary elections. Among these should be mentioned the class and social divisions found in 
Sets See Gosnell, Why Europe Votes, op. cit., and H. Tingsten, Political Behavior (London, 
1937). | 
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in the hands of a few important elective officials would remove one 
of the important causes of non-voting in this country. 

The system of choosing the presidential electors at large in each 
state tends to discourage voting in the sure states. In Germany 
under the Weimar regime the president was chosen by a direct 
popular vote, and the participation in the 1932 election was over 
86 per cent of the electorate. It would be possible in the United 
States for each state to provide that its presidential electors be 
chosen on a proportionate basis without a constitutional amend- 
ment. However, a more thoroughgoing solution of this problem 
would demand an amendment to the United States Constitution 
providing for the direct popular election of the President. Such 
an amendment would stimulate interest in voting in the states 
that are now regarded as one-party states. The Democrats in 
South Carolina would feel that their support was needed just as 
much as that of the Democrats in New York. The discussion of 
such an amendment might also bring up the question of the suffrage 
qualifications and the question of presidential nominating methods. 
There is no doubt that it would have far-reaching implications, 
but it is also clear that the present machinery for choosing the 
President needs overhauling. 

The single member district system which is used to elect Con- 
gressmen and state legislators tends to discourage voting in certain 
districts. The introduction of some form of proportional represen- 
tation might stimulate popular interest in these districts. The list 
or general ticket plans of proportional representation, such as 
are used in Holland, Belgium, Switzerland and other countries, 
make practically every vote count. A number of representatives 
are chosen from each district and each voter indicates his prefer- 
ence for a given party list of candidates. The rules for assigning 
the seats to the various lists take into account the size of the vote 
cast for each list. The party managers realize that the larger the 
vote of their party, the larger will be its representation in the legis- 
lative body. The Hare system of proportional representation has 
been tried out in twelve cities in this country 26 and so far it has not 
increased popular interest in municipal elections where it has been 


26 See above, p. 298. 
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used. The experience of Cincinnati shows that the election of a 
council under the single transferable vote has not brought out as 
large a vote as mayoralty elections did. Was this decline in popular 
interest caused by the council-manager plan or by proportional 
representation? It is hard to isolate these two factors but it is 
likely that the election of a city council alone lacks some of the 
dramatic qualities that are usually attached to the election of a 
mayor. The city of Dayton, Ohio, has the city-manager plan with 
a council elected at large by a plurality vote. The size of the vote 
cast in municipal elections in Dayton under this system has been 
much smaller than that in Cincinnati under P.R. Theoretically, the 
Hare system should stimulate interest in voting as it makes a much 
larger proportion of the votes count toward the election of repre- 
sentatives than any plurality or majority system. Actually, the 
various list systems of proportional representation seem to be more 
effective in this respect. In Switzerland the introduction of a list 
system brought a large increase in the size of the vote, which has 
been maintained at subsequent elections. Such a system might be 
used in the states to elect members of the House of Representatives. 
It would do away with gerrymandering, give full recognition to 
minorities and at the same time encourage voting. 

It has also been shown that failure to register is an important 
cause of non-voting in this country. It has been estimated that 
there were 55,000,000 registered voters at the time of the 1936 
presidential election. This was 85 per cent of the estimated num- 
ber of adult citizens in the country at that time. Partial registra- 
tion statistics for prior elections show that this condition is not 
a new one. The Chicago study was an attempt to measure the 
success of an unofficial nonpartisan canvass to increase registra- 
tion in selected districts.2”7 It was based upon a complete survey 
of all the adult citizens in twelve districts taken from different 
parts of the city. A series of nonpartisan notices regarding regis- 
tration were mailed to one-half of the citizens interviewed in each 
of the twelve districts and not to the other half. The purpose of 
leaving half of the citizens in each district untouched was to estab- 
lish a control for the experiment. If in any given district a larger 

7 Gosnell, Getting Out the Vote, op. cét. 
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proportion of the citizens who were sent notices registered than 
of those who were not sent notices, then it was assumed that the 
canvass had had some effect. For purposes of convenience, the two 
groups of citizens studied were called the stimulated and the non- 
stimulated citizens. A comparison of the characteristics of the 
3000 stimulated citizens with those of the 3000 non-stimulated 
citizens showed that as far as such matters as the ratio between 
the sexes, the proportion of foreign-born and the length of resi- 
dence in the city were concerned, the two groups were almost 
alike. In other words, the method of random sampling was used 
to keep constant the factors that vary with the extent of popular 
participation in elections. Seventy-five per cent of the citizens 
who were sent registration notices registered, as compared with 
65 per cent of the non-stimulated citizens. The difference of ro per 
cent between the registration response of the stimulated and non- 
stimulated citizens is a fairly accurate measure of the value of mail- 
ing registration notices. There are many other municipalities like 
Chicago where the registration system is unduly burdensome upon 
the voters. The adoption of a form of permanent registration such 
as has been described in the previous chapter would undoubtedly 
increase the proportion of adult citizens registered. 

Compulsory voting has been suggested as a means of keeping 
up the interest of the voters in elections. Where it has been tried, 
as in Belgium, Australia and parts of Switzerland, it has done 
away with the need for partisan efforts to rally the voters to the 
polls.2® In Belgium small pecuniary fines, public reprimands and 
disfranchisement were the penalties inflicted upon citizens convicted 
of electoral negligence. In actual practice, very few non-voters 
were brought to trial. The success of the system is not dependent 
so much upon the penalties as it is upon the fact that the whole 


28 Gosnell, Why Europe Votes, op. cit.; S. Spring, ‘The Voter Who Will Not Vote,’’ Harper's 
Magazine, November, 1922; W. T. Donaldson, Compulsory Voting and Absent Voting with Bib- 
liographies (Columbus, 1914); Massachusetts Constitutional Convention Bulletin No. 24 (Boston, 
1917); P. Deeter, Prize Essay on Compulsory Voting (Philadelphia, 1902); W. A. Robson, ‘‘Com- 
pulsory Voting,”’ Political Science Quarterly, XXXVI (December, 1923), 569-773 C. E. Mer- 
tiam, ‘‘Compulsory Voting in Czecho-Slovakia,’’ National Municipal Review, XIV Go25), 


65-68. Pm 
: 29 J. Barthélemy, ‘‘Pour le vote obligatoire,” Revue du drott public et de la science politique en 


France et de I’ étranger, XL (1923), 101-67. 
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process of election is organized by the government. Each voter 
receives an official summons to every election, and he does not 
have to rely upon the party workers for information regarding his 
duties. 

What are the possibilities of introducing such a system in the 
United States? The first obstacle in the way of its adoption would 
be the inadequacy of the lists of registered voters kept in this 
country. It would be necessary to know the names and addresses 
of all the eligible voters if compulsory voting were to be successful. 
Otherwise, the negligent citizens would simply fail to register. 
In the second place, there are a number of legal obstacles which 
would have to be surmounted. American courts are likely to follow 
the precedent set by the Supreme Court of Missouri when it de- 
clared the obligatory voting provision of the Kansas City Charter 
unconstitutional.*° Lastly, popular prejudices against govern- 
mental pressure in connection with voting would have to be over- 
come. The voters in the state of Oregon showed a decided dislike 
to compulsory voting when they voted on the question in 1920.1 
Obligatory voting is made permissive by the constitutions of North 
Dakota and Massachusetts but no legislative action has been taken 
in either state. The agitation that would be necessary to secure 
the enactment of such a scheme might have in itself a stimulating 
effect upon voting. 

The system of obligatory voting which would come the nearest 
to fitting American conditions is the one which is found in Aus- 
tralia. This law makes registration compulsory as well as voting. 
In the words of the law, ‘‘Every person who is entitled to have 
his name placed on the Roll for any Subdivision whether by way 
of enrolment or transfer of enrolment, and whose name is not on 
the Roll upon the expiration of twenty-one days from the date upon 
which he becomes so entitled, or at any subsequent date while he 
continues to be so entitled, shall be guilty of an offense. . . .”’ 2 


°° Kansas City v. Whipple, 126 Mo. 481, and the Harvard Law Review, X, 43, 9-40. 

* J. D. Barnett, ‘Compulsory Voting in Oregon," American Political Science Review, XV, 
255-56. 

® “Commonwealth, Electoral Act, 1908-1929,"" in B. J. McGrath and G. J. O'Sullivan 


(eds.), Thé Laws of the Commonwealth of Australia, 1901-1931 (Australia, 1932), Part VII, Sec- 
tion 42. 
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A later section of the law states that every elector who ‘“‘fails to 
vote at an election without a valid and sufficient reason for failure” 
or who gives a false reason “‘shall be guilty of an offense.”’ * The 
Australian law would get around the fact that no American state 
has an official and complete system for registering voters. 

Compulsory voting requires the government to make complete 
and orderly arrangements for the notification of the voters regard- 
ing pending elections. The second Chicago study showed the 
marked difference that such notification made in the size of the 
vote. 

When taken together with a number of other fundamental 
changes needed in the American electoral system, the device of 
fines for non-voting might perform a very useful function.** Ameti- 
can politics has been corrupted at its source. Too frequently the 
motive power which brings the voters to the polls is the selfish 
interest of a minor party worker which is linked with the selfish 
interests of the higher party officials. The vote has been regarded 
as a commodity which could be bought and sold.® If democracy 
is to survive troublesome times like the present it will need to 
have a firmer foundation than the cohesive power of public plunder. 
If an aroused electorate could see in such devices as compulsory 
voting, fairer systems of representation, more equal opportunities 
for campaign publicity and better safeguards against fraud, a 
chance to break the shackles of the party machines, we might be 
moving in the direction of a party system which would function 
on a higher intellectual and administrative level. Such a new 
party system would place the contenders for public office on a more 
equal basis as far as mere organization was concerned and it would 
compel them to appeal more to reason. Elections would turn less 
on such considerations as the relative number of payrollers and 
more on such considerations as the relative drawing powet of the 
candidates and their programs. 


33 Thid., Section 128A. 

34 This view is Dr. Gosnell’s only. 

35D. H. Kurtzman, Methods of Controlling Votes in Philadelphia (Philadelphia, 1935); J: I- 
Salter, Boss Rule (New York, 1935); Gosnell, Machine Politics, op. cit. 
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Functions of Parties 


fae party may be looked upon as a type of social group, pri- 

marily concerned with social control as exercised through 
the government.! It rests upon fundamental psychological tend- 
encies, upon social, political or economic interests, develops its 
own organization and attracts its personnel, acquires its profes- 
sional standards and professional technique, and in time its tradi- 
tions, tendencies, predispositions. Like other groups its mo- 
mentum may carry it on, after its immediate purpose has been 
achieved. Group solidarity, personalities, traditions, ambitions 
will have been obtained in the struggle and those who have been 
acting together, in the narrower circle as governors and in the 
broader circle of those interested for wider social and economic 
Feasons, May go on acting together for other purposes. 

The party system may be regarded as an institution, supple- 
mentary to the government, aiding the electorate in the selection 
of official personnel and in the determination of public policies, 
and in the larger task of Operating or criticising the government. 
In this sense the party may be regarded as a part of the government 
itself, an extension of officialism, shading out from very definite 
tesponsibility for official acts to the less definite responsibility of 
shaping and guiding the course of the public opinion. 

The party contains at its core a central group of active leaders, 
the inner circle, in whose hands rests the leadership of the group; 
mext comes the much larger outer circle of those who make a 
profession of politics or take a lively and practical interest in its 
then comes the area of those who are strongly partisan, immovable 

* Robert Michels, Political Parties (New York, 1915). 
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by any ordinary issue, the irreducible minimum of party strength; 
then comes a large group of men and women who are partisans as 
a rule, who are predisposed to the party, and in general approve 
of its leaders and its policies, but who are capable of independent 
action and cannot be relied upon to follow the party leadership 
under all circumstances. Still farther from the center of the circle 
are those who are feebly disposed to follow the party, shading 
over into the group of voters who are largely independent of party 
affiliations, and will readily be drawn one way or the other by the 
issue or the candidates of the campaign. 

The most significant factors in the party are: 

(1) A mass of persons predisposed through traditions, tendencies, 
habits, principles to act as Republicans, Democrats, Socialists or 
otherwise. 

(2) The active leaders, a relatively small group of persons who 
ate politically conscious and active — the initiating and manage- 
rial group. The urge to political activity, the struggle for mastery 
and power, the desire for fame, the spirit of service, the concrete 
ambition for money and privilege produce a group actively in- 
terested in the perpetuation or reconstruction of party groups. 

(3) Economic, racial, religious, political interests desiring 
party action or inaction. Railroads, steel, coal, oil, land, labor, 
women, the innumerable groups and interests of which the state 
is made up and whose constant interaction produces a resultant 
through the political process. 

(4) Logical or psychological forces or tendencies, giving rise to 
formulas, platforms, creeds, policies, ideas, with their correspond- 
ing attractions and aversions; and also the somewhat blinder 
feelings, tendencies, reactions, dispositions, which are the product 
of the experience and training of the society and which constitute 
the background of social activity. Personalities, memories, for- 
mulas are like signals flashing signs of action, differently inter- 
preted of course to thousands of persons. 

What we really have is a series of groupings roughly cooperating 
to produce the result of government. These include: 

1. The government. 
2. The political parties, major and minor. 
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3. Non-party political organizations. 

4. Social organizations, secondarily political and non-party 
in form, but politically active at times. 

5. Social organizations, only faintly or occasionally political. 


Under the third head are such groups as the Anti-Saloon League, 
the League of Woman Voters and many other types of local or 
civic leagues active in municipal affairs. These groups are political 
in character and method, but non-party in character, though at 
times they pass over into the party class. 

Of the fourth type are such organizations as the representatives 
of the great occupational groups, agriculture, labor and business, 
with their large number of subdivisions and subsections. These 
are non-party in form and non-political in theory, but in actual 
fact they are often very active in public affairs, and widely in- 
fluential in shaping the course of elections and of legislation. 

Of the fifth type are the groups which have only an occasional 
interest in the problems of parties, although the interest may be 
very intense at times. Of these the churches in the United States 
are good examples. Others are the social clubs and organizations 
not directly concerned with the outcome of the party or political 
struggle. At times they may awake and engage most actively in 
the political or party struggle, but as a rule they remain outside 
the area of conflict. 

The same individual may of course be a member at one time of 
all of these groups. He may be a public official, an active member 
of a party, a member of various non-party political leagues, and 
of all the other types less pronouncedly political. He will normally 
be a member of several of them, and may exert an influence through 
all of them, or none of them, depending upon a variety of circum- 
stances. His sentiment may be in the ascendancy in all of them or 
in none of them at all; or more commonly in some and not in others. 
In all cases, the pattern is a complex one. 

The party in short has no monopoly in the shaping of public 
opinion or the selection of the official personnel of the government, 
although laws are made by the votes of partisans, and administered 
in great part by them, and officials are (outside the merit system 
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and frequently in local elections) named by them. Yet the party 
is not merely a reflector of the general process. The party is itself 
a part of the process and itself a social and economic interest, often 
an important one. In the long run the party will not misinterpret 
the dominant social and economic interests of the time, but in the 
short time period it may exercise a considerable range of choice and 
judgment in selection of men and issues. In times of crisis, of 
acute stages in the relations of nations or of classes, the party or its 
leader may determine the course of the nation; or may delay, 
obstruct or hasten the course of legislation and administration at 
all times. 

Usually, however, what looks like the vast power of a party 
leader, or boss, will upon more careful analysis be found to be the 
visible part of a larger process not at first seen because below the 
surface of things. Below the surface lie the habits, tendencies and 
forces which condition the action of the party as they do that of 
its apparently all-powerful leaders even in the prime of their power. 

Sometimes the pressure groups take over the party openly or 
cover it, sometimes they go around it, sometimes they form ir- 
regular alliances with the party or with parts of it, as occasion or 
the tactics of these interests may dictate. Their relations to the 
parties constitute one of the most interesting phases in the intricate 
process of social control and of the special form of democratic 
society and government.” 

It may also happen that one or more groups exercise control over 
both of the parties permanently or for certain periods of time. 
Under the multi-party system of the Continent the relations 
between class or group and the party are clearer than in the bi- 
party system, but the process is not difficult to follow even here.’ 
It is easy to trace in our party history the influence of the East and 
the West, of the business group and the farmer. It is as the inter- 
preter of these interests, special and general, that the party really 
functions in the great political process of which the party system 
after all is but a part. 


2H. W. Jones, in Safe and Unsafe Democracy (New York, 1918), criticizes the “partisan 
party’’ and advocates the formation of “‘political leagues’’ in its stead. 
3A. N. Holcombe, Political Parties of Today (New York, 1924). 
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In the understanding of the interplay of these interests with the 
technical organization and the party mass held by habit and pre- 
disposition, the most interesting and significant phases of the party 
life are to be found; and here we approach most nearly the central 
problems of the great process in which the state, the party and the 
other social groupings are elements. In the problems of mass 
organization, mass morale, mass leadership, mass psychology and 
propaganda, lies the technique of the party as an instrumentality 
in the great struggle for power and adjustment that constantly goes 
on under the veneer of formulas and phrases. 

The party habit or predisposition is a definite factor in the process 
of government, and must always be reckoned with in an appraisal 
of the tendencies of social and political organization. Men acquire 
strong partisan allegiances because of early conditioning, feel 
themselves to be members of parties, adjust their political conduct 
to the party’s action within certain limits; a part of their life 
enetgy goes into the mold of party expression. Rooted in habit, 
in formula and theory, in social interests, in the psychology of 
leadership and of the mass, the party is a significant factor in the 
life of modern democracy. Those who abandon one party are likely 
to go into another. They do not abandon the system, although 
they may protest against it. When the cords of habit fail to hold 
the individual, he may enter another party, or he may become an 
extfa-party man — an independent; but when new interests or 
personalities enter the field he is likely to make use of the patty 
again as a means of expressing his desire and his conviction. 

The party has been most seriously weakened by: (1) the over- 
development of the organization to a point where the equilibrium 
of mass and leaders has been lost; (2) the general feeling that the 
party has been seized by small groups of men representing preda- 
tory privilege; and G) the general conviction that because of the 
influences just enumerated the party does not function as effectively 
in the public interest as it should, and that at times its mechanism 
serves to hinder rather than to help the expression and the execution 
of the public will and judgment. 

In the two-party system the party is so loosely held together, 
especially on the side of policies and of definite social and economic 
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interests, that it is less homogeneous than in the multi-party 
system where the party represents fairly definite class or economic 
interests. In our system the ‘‘organization’’ becomes correspond- 
ingly strong, and the normal tendency of the group agents to 
dominate their principal becomes very evident. Organization and 
leaders carry along the party when interests and issues are less 
actively engaged. This tendency has led some observers to char- 
acterize the party in terms of the organization itself, as if the 
essence of the party were this feature of it. An organization alone, 
however, is not a party, any more than is the mass of the voters 
who are disposed to party activity but not organized as a party. 
A group of active and skillful men might conceivably create a 
party, but the unorganized mass will produce its leaders just as 
certainly; and the economic or social interest will produce its 
formulas, its programs, its organizations and its leaders. 

Fundamentally, the party process is one through which various 
interests express their desires and secure their satisfaction. In this 
they resemble the state itself, but the party is not the state. It is 
the portal to the state. It makes or helps to make the men who 
make the will of the state, who formulate and execute it in concrete 
and specific ways, vocal and real. All groups and classes therefore 
struggle for representation there, for the protection or promotion 
of their interests. Commerce, labor, agriculture, all strive to in- 
fluence the government through the party. And the many cross 
sections of social groups which cut through the lines of business 
and labor and agriculture likewise carry on their conflicts to capture 
the party as a means of carrying through a policy. This is not true 
in all cases for there are many measures which never become party 
issues, and where party control is not desired. In fact, no intelligent 
interest desires to see its program adopted by one party exclusively 
and made a partisan issue, if the concurrent endorsement of both 
or all parties can be obtained. But of course endorsement by one 
party may be the means by which endorsement of the other party 
will be obtained. 


Parties cannot be regarded merely as combinations of isolated 
individuals, but as they are in reality, aggregations or groups of 
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persons reflecting certain interests, either general or special. These 
groups speak in general terms, and perhaps believe that their 
measures will benefit all alike, even if actually they are selfish and 
special. The tariff, the gold standard, the workmen’s compensa- 
tion act are all presumed to be for the general good. 

If both parties are convinced of the desirability of a program, 
its success is almost assured. If one party agrees and not the other, 
the lines are drawn for an issue, but of course there may be some 
other overshadowing issue, in which event the party commitment 
may mean relatively little. 

“The party then is one of the great agencies through which social 
interests express and fulfill themselves. From time to time a 
distinct group may assume the control of the party, and again 
there may be present conflicting groups or compromise programs. 
The professional organization, the traditional voter, the ‘‘dis- 
interested’’ citizen, the special interest group, all play their parts in 
determining the ultimate line of action of the party as a whole. 

Analysis of the party process shows that it performs functions 
in the broader political and social process of which it is a part. 

hese may be grouped as follows: 


Selection of official personnel. 

Formulation of public policies. 4 ; 

Conduct or criticism of government, ~.-\ ~O=2 
; : Ts 5 i. 

The party as a nationalizing and educational agency..~ 

Intermediation between individual and government. 


YRY Pe 


SELECTION OF OFFICIAL PERSONNEL #4 


The political party functions in the choice of officials, both 
elective and appointive. In caucus, primary, convention, election, 
it is busy with the selection of officers, and in the appointive group 
it is almost equally active in influencing the choices of the nominal 
appointing powers. The party works as a huge sieve through 
which the competing types of personnel are sifted and choices are 
finally made. Public choice is often controlled or even checked 

4A. L. Lowell, Public Opinion and Popular Government (New York, 1913), Government of 


England (New York, 1908), I, 455, IL, 97, and Public Opinion in War and Peace (Cambridge, 
1923). See also A. C. McLanghlin, The Courts, the Constitution and Parties (Chicago, 1912). 
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as well as facilitated, but in the main the party machinery serves 
as a try-out for the prospective office-holder. In this sense the party 
is really a section of the general election machinery, and in fact 
has been so recognized by the law in the various statutes regulating 
party procedure. 

Appointive positions are also largely filled by the party group, 
although nominally and sometimes actually appointments are 
made by the official charged with the power of appointment. 
From United States Senators down, the party officials play an 
important role in the selection of the personnel of the appointees. 
Sometimes appointments are made after consultation with or with 
due deference to party leaders, and sometimes the selections are 
turned over to them with little or no pretense of concealment. 

Two important exceptions to the selective power of the party 
must be made, however. These are the many urban nonpartisan 
positions, and the administrative positions placed under the merit 
system. Urban choices and rural also are often made on a non-party 
basis, while the merit system removes the influence of the party, 
to the extent that the law is actually carried out. In most instances 
a margin of party appointment still appears even here. 


FORMULATION OF PUBLIC POLICIES 


The party sifts and tries proposals for public action or policy. 
To each party a multitude of competing issues are presented as 
possible planks in a party platform, as possible policies to which 
the party group might be committed. These are explained, ex- 
pounded, discussed, urged and opposed from the point of view of 
party expediency and public advantage, and finally a decision is 
reached, rejecting, postponing, mildly approving, enthusiastically 
endorsing. Out of this process a dominant or dividing issue may 
come. This process is most acute in primaries and elections, but in 
reality it goes on incessantly without regard to these events, for the 
party leaders in responsible positions and the unofficial leaders are 
constantly assuming attitudes toward all sorts of public questions. 
The regulation of business and the balancing of the budget have 
been important issues with which the major parties have been 
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concerned in recent years, but many others have been sifted and 
rejected or avoided and compromised. And in many cases signifi- 
cant issues have been endorsed by both of the parties, as in the case 
of the merit system, and hence no conflict has been precipitated. 
On the other hand, both of the major parties have shied away from 
the issue of the heavier taxation of lower incomes as a means of 
meeting increasing national expenditures. 

Exceptions must also be noted here. In local and state affairs 
the party has not been as active in formulating a policy as in 
national affairs. Further, there are many competing agencies at 
work in the formulation of issues. These agencies may be more 
active and more efficient than the party itself. The party group is 
limited by the strong pressure for immediate victory, while the 
other groups are not so circumscribed. Ideas or attitudes on which 
the party may look with suspicion, other groups may encourage 
and advocate till the idea comes within the magnetic field of 
party ‘availability,’ when it may be taken up by one party or by 
both. Notable illustrations of this are woman’s suffrage and 
social security. 

Governments act not merely in accordance with instructions 
given at election times, but in response to continually operating 
forces coming from outside organized political parties. The pri- 
mary, the convention and the election are by no means the only 
points of contact between the public and the party, or between the 
public and the government. Pressure is brought to bear upon the 
agents of government at many points and on many occasions by all 
sorts of interests and organizations bent on the enactment or ad- 
ministration of law, or upon some other governmental purpose. 
The elections are the dramatic events, but they decide relatively few 
questions, except the personnel of the government and general 
satisfaction or dissatisfaction with the governing group. What 
the rulers shall do when chosen is determined in some ways by 
the party platform or position, but in many more ways by non- 
patty influences. On the whole, more acts of government are the 
tesult of pressure from special groups or from public sentiment than 
from party platforms or party guidance. The personnel of official- 
dom and a few of its policies are partisan in great part, but most of 
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its activities are due to the operation of forces which the regular 
patties by no means direct or control. Unless this is borne in mind, 
the significance of the party system in relation to the American gov- 
ernment is not seen in its proper perspective. 

In view of the fact that much legislation is enacted without the 
approval of any particular party as such, the activity of non-party 
groups is all the more significant. The formulation of public 
policies is then by no means an exclusive function of the party, 
but one which it shares with other competing groups in the 
community — with the American Legion, with the labor organi- 
zations, with the Chamber of Commerce, with the National Farm 
Bureau Federation, and scores of other organizations bent upon 
certain types of public policies. 


CONDUCT OR CRITICISM OF GOVERNMENT ° 


Parties function in the general operation of the governing process, 
in which personalities, group policies, traditions, administration, 
foreign and domestic affairs are all blended to make a type of 
government upon which the citizen may finally pass judgment. 
A major party is either the conductor or the critic of the govern- 
ment, or the administration as it may be termed. The party ‘in 
power,’ Republican or Democratic, presents a “‘type’’ of governing 
which the opposition criticizes (where the party system is work- 
ing), and presents another possible “‘type.”’ TBs types isha 
composite of officials, policies, leadership, lawmaking, administra- 
tion, and even judicial interpretation — an ensemble which is 
brought before the community, state or nation as the case may be, 
for its ratification or rejection. Is the rule of the party in power 
desirable on the whole, or is it time to change to the opposing 
major party? This is the question constantly raised by the citizen, 
and with special interest as the quadrennial election approaches 
and it becomes necessary to make another choice of “‘types.”’ It is 
the record of the party as a whole, its leaders, its policies, its 
traditions and tendencies, its promises and its performances, that 


5H. J. Ford, The Rise and Growth of American Politics (New York, 1900); Woodrow Wilson, 
Constitutional Government in the United States (New York, 1908). 
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stands over against another set of leaders, policies, tendencies and 
traditions, promises and performances. These types are defended 
and developed in electoral processes on a great scale, chiefly in 
national affairs, less frequently in state and local matters. 7 

The rough function of constructing and criticizing a type of rule 
is then an important function of the political party, if we confine 
ourselves to the major groups. The minor groups of course limit 
themselves to the formulation of policies and to criticism of the 
given type or both types of political rule. 

Certain limitations must be observed in this connection. No 
party is ever in complete control of the government from police- 
man to President. Neither the Republican nor the Democratic 
party is ever entirely out of power. Even in the national govern- 
ment no party is in complete control for a very long time, and 
about half of the time the authority is divided. Further, most 
measures are not party measures. In the states the same situation 
is found, emphasized by the fact that most state governments are 
greatly decentralized and the local governments have important 
groups of powers over which the state government has little actual 
control. In the urban governments the parties do not as a rule 
assuine responsibility for the conduct of the government, except in 
a few instances. 

We may say, as frequently happens in political campaigns, that 
the party is ‘‘responsible’’ for the conduct of government, but this 
must be carefully qualified in view of the fact that many funda- 
mental issues involving constitutional change and judicial inter- 
pretation are rarely party matters, that many important matters 


are settled upon a nonpartisan or bipartisan basis, and that most of — 


the time no party is in a position to carry through a complete 
legislative program. In a limited sense only, the Republican party 
may tightly be held responsible, or the Democratic party may 
tightly be held responsible for the government at a given time, 
since the government is so decentralized and political power so 
diffused. In a real crisis the voters hold the two parties together 
responsible. The system, or the “‘politicians,’’ the guild of those 
who are *‘in politics,’’ is called to account when things go wrong. 
These men constitute a group of exceptionally well informed 


\ 
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individuals with experience in government and a certain savoir faire 
in political management; and it is to them that the community 
looks for the conduct of the government, rather than to either 


party. 
THE PARTY AS A NATIONALIZING AND EDUCATIONAL AGENCY ° 


The party also functions as a political educator. One of the 
great foes of democracy is the apathy of the voter and the failure 
of the individual to realize and act upon his responsibility for the 
common interest. The party’s advocacy of personalities and of 
policies involves elaborate instruction which is carried on through 
press, forum and personal contact. The party activities are dra- 
matic and appeal to the mass of the community, often arousing an 
interest which is the beginning of a political education. Some 
may be repelled by the party methods, but in the main this is not 
true. The process is often crude and superficial, often an appeal to 
prejudice, instinct, hatreds, class rivalries and jealousies, but often 
itis stimulating and socially useful. The appeal of the great party 


leaders of the type of Jefferson, Jackson, Lincoln, Cleveland, 
Theodore Roosevelt, Wilson, Bryan, Hughes, Smith, Hoover, 
Franklin D. Roosevelt has often been inspiring in its effect upon 
the community morale. Great exponents of statesmanship have 
exerted an influence the effect of which it is difficult to calculate, 
for in no other circumstance would such words have carried as far 
as in the party contest. With less skill and success many others 
have contributed to the training of the political society. 

There are, it is true, many competing agencies at work in political 
education. The schools are foremost in this work; but the press, 
the forum, the pulpit at times, innumerable civic societies and 
interest groups are also active in political affairs.7 Sometimes these 

6 Jesse Macy, Political Parties: Party Organization and Machinery (New York, 1904); W. M. 
Sloane, Party Government (New York, 1914); Woodrow Wilson, Constitutional Government 
(Boston, 1885); C. E. Hughes, Addresses and Papers (New York, 1908). Cf. Albert Shaw, 
Political Problems (New York, 1907), Chap. VI, ‘‘Party Machinery and Democratic Expres- 
sion’; Moorfield Storey, Problems of Today (Boston, 1920), Chap. I. 

7 See series on the making of citizens, especially C. E. Merriam, The Making of Citizens 


(Chicago, 1933); B. L. Pierce, Civic Attitudes in American Textbooks (Chicago, 1930); and the 
series on social studies, especially C. E. Merriam, Civic Education in the United States (New 


York, 1934). 
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agencies are more aggressive and frequently more efficient than 
the party, but they lack the large-scale enterprise of the party, and 
its claim upon human interest in the dramatic struggles which it 
stages. 

It is also true that some of the training given by the political 
party is not socially useful and may even be pernicious. The work 
of the demagogue is harmful rather than helpful, and the example 
and precept of the local grafter and gangster are often educational 
in the wrong direction. They may train men and habituate them 
to an attitude toward the political and social organization which 
may be anything but useful to the community. 

The party unquestionably functions as a nationalizing agency 
of great importance. In the early period of our history the national 
party system aided materially in the formation of bonds of con- 
tact, sympathy and, eventually, tradition. The Federalists and the 
Jeffersonians, and later the Whigs and the Democrats, were national 
parties when the nature of the Union was a subject of serious and 
continued controversy. The party convention, the party caucus 
and conference, the great party demonstrations brought together 
men of all sections on occasions that were essentially nationalistic 
in their character and tendencies. It is a notable fact that one of 
the last bands to snap in the days before the Civil War was the 
party tie. 

Since the Civil War and the beginning of the more recent tide of 
immigration, the parties have aided in the nationalization of the 
newly acquired citizens of the Republic. They have assisted the 
naturalization of the immigrants and encouraged them to affiliate 
with the political parties. Teuton and Celt, Latin and Slav have 
been welcomed into the party. They have attended meetings, 
served upon party committees, marched in party parades, acted as 
party candidates, functioned as party leaders. The party allegiance 
has been one of the easiest to acquire in the new country. The 
doors of the party were wide open and the party duties simple. 
There were no barriers, economic or social or religious, to prevent 
immediate membership. So the Italian or the Slav became a 
partisan Republican or Democrat as the case might be, taking on 
the color and traditions of the party. In no other association 
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except that of labor was the mingling of people so common and so 
easy as in the political party.® 

There were many nationalizing influences at work — the school, 
the intercourse of labor and trade, intermarriage, the party. Of 
these the influence of the party was the smallest, but still it was 
not negligible, and must be included for full measure in an accurate 
survey.® 


INTERMEDIATION BETWEEN INDIVIDUAL AND GOVERNMENT ” 


The party performs another function which may be defined as that 
of the intermediary, the buffer, the adjuster between society and 
the individual. The political worker aids his constituents in their 
dealings with the government, sometimes in the interest of justice 
and sometimes not; and he often acts as a general ‘‘adjuster’’ for a 
large or small community. 

Many laws and regulations of the government are complicated 
and difficult to understand. The party representative may explain 
and interpret. Many laws and regulations are unworkable or 
work with difficulty. Perhaps the community except in moments 
of great enthusiasm does not care much for them. Or the adminis- 
tration may be unsympathetic and of little understanding. At all 
such points the party representative may come in as an equitable 
intermediary, breaking the rude force of the law, which was not 
intended to carry with it the idea of detailed and relentless enforce- 
ment. In many instances there may be established a relation some- 
thing like that between patron and client, especially among the 
weak and helpless in the urban centers, or the rich and powerful 
who wish to evade certain provisions of the law. If a free license 
to peddle or an escape from a fine of $5.00 and costs may appeal to 
one, the automobile speeding ordinance and the anti-trust law 
have terrors for the other. Both may appeal to a political patron, 
each in his sphere giving what he has to offer in return. The 

8 See Macy, op. cét. 

9 See John Daniels, America via the Neighborhood (New York, 1 20). 

10 J, J. Ingalls, A Collection of the Writings of J. J. Ingalls Kansas City, 1902), p. 309; M. K. 
Simkhovitch, ‘‘Friendship and Politics,”’ Political Science Quarterly, XVII (1902), 189; W. L. 


Riordon, Plunkitt of Tammany Hall (New York, 1905), Chap. I, ‘Honest Graft and Dishonest 
Graft’’; R. C. Brooks, Corruption in “American Politics and Life (New York, 1910). 
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amount of this adjustment or intermediation, legitimate and 
illegitimate, is greater than is commonly supposed, and in fact 
forms a great part of the stock in trade of the politician. It is as 
significant an element in party success as the skill in organization, 
or the graft and spoils too often found in connection with the 
controlling group. Adjustments and favors have a peculiar appeal 
to all groups in all places, and the political group has not been 
slow to appreciate this fact. 

There are many shades of this activity, ranging from the impart- 
ing of information regarding governmental services and personnel 
to personal favors of an innocuous type, to dubious privileges, to 
illegitimate spoils and graft of a systematic nature. Theoretically 
the public official or the party official has nothing to do with these 
unofficial acts, but practically he has much to do with them; and 
in many cases the greater part of the time of the official is taken up 
in performing various types of services for his constituents or 
others. The Congressman or his secretary is quite as likely to be 
occupied in solicitous attention to these affairs as in deep research 
on the fundamental problems of the nation. In much the same 
situation are the other Solons of high or low degree and other 
public officials and party leaders, not excepting the judges in many 
cases. They are presumed to “‘go to the front’ for their friends 
and supporters, or their neighbors, or their group; and on the 
whole a very material portion of their time and energy is occupied 
with these affairs. Nor are these favors or services confined to the 
poor and the weak, as is sometimes supposed. The millionaire is 
quite as likely to appear as the man out of a job; the wealthy club 
or church as the simplest type of local society. The form of favors 
asked is different, but the general type is much the same. 

In a broader sense the party serves as an intermediary between 
the citizen and his government. Graham Wallas ” points out that 
“The party is, in fact, the most effective political entity in the 
modern national state.’’ Croly also calls attention to this when he 
argues that the party requires a higher type of allegiance than 


4 See Bryce’s description of a similar system in France, in Modern Democracies (New York, 
1921), I, 257. 
Human Nature in Politics (London, 1 908), p. 82. 
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should be given to any but the state. There is a real sense in which 
the party is more human than the state, more approachable, more 
intimate in its relations than the government, even though the 
party may be the possessor of the government or of the machinery 
for the time being. The party is in a sense a political church which 
does not require very regular attendance or have a very strict creed; 
but still it provides a home and it “‘looks after’’ the individual if he 
pays the minimum of party devoirs, consisting in acquaintance with 
and occasional support of some one of its lords, even though a 
minor one. Or, changing the metaphor, the party is a sporting 
interest, like a baseball team in which the individual is intensely 
interested from time to time. An immense void would be left if all 
reading and writing and speaking about parties and their candidates 
and policies were dropped out of our life. Political conversation is 
legal tender, acceptable throughout the realm, a common leveler of 
all class distinctions for the time being.'* 

These various party functions are not uniformly exercised by all 
the different elements within the party. The managerial set in the 
professional party circle is chiefly occupied with the tasks of 
selecting officials either by election or appointment, with the dis- 
pensation of favors and accommodations, and only secondarily 
with the shaping of policies and the conduct of the government in 
its larger aspects. Others, however, are primarily concerned with 
the broader questions of policy and administration, and only 
secondarily with patronage and favors. 

The political society as a whole looks upon the parties as stand- 
ing for certain policies and for broad tendencies in the management 
of government. Party tradition, personal interest and a general 
theory of the public good are likely to be intermingled in the 
interpretation of what the party actually stands for. Special 
groups and classes in the community identify the party with special 
advantages, and endeavor to control it for the sake of such special 
gains. Manufacturer and miner, banker and farmer, labor and the 
professions tend to attach themselves to or detach themselves 


13 Graham Wallas says, ‘Something is required simpler and more permanent, something 
which can be loved and trusted, and which can be recognized at successive elections as being 
the same thing that was loved and trusted before; and a party is such a thing.’’ Ibid., p. 83. 
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from parties as their interests are affected favorably or adversely. 
In most instances, although not in all, they identify their 
own interest with the benefit of the whole country. Theorett- 
cally all parties are for everyone's interest, although practically 
they represent at times sharp differences in economic and social 
advantage. 

It is of course possible that the voters might choose members 
of legislative bodies and executives pledged to carry out various 
policies without any patties or party organization of any formal 
type. But differences of policy divide voters from time to time; 
inevitably organization arises; traditions of common action develop 
and maintain groups for other purposes than those that first 
brought the voters together; political impulses and ambitions 
develop in the form of rival leaders with their groups of followers. 
The party group or guild itself becomes an interest and continues 
its concurrent action. Out of all this comes a party and a party 
government organized to capture, control or exploit the regular 
government for a combination of individual, group and general 
purposes. Sometimes this group holds the government and some- 
times it does not; more often it is partly in possession of gov- 
ernment and partly outside of governmental control. But the 
party, even when in complete control, is usually an “‘easy boss’’ 
permitting laws and plans to become effective if they do not 
encroach upon the selected preserves of the ruling dynasty in the 
party leadership. 

What the party really does is often obscured by the complexity 
of the socio-political situation. Not only is the party one among 
many competing social groups, but it is one among many scattered 
governmental groups. Our government is divided between federal 
and state organizations; in each of these the power is divided 
among three departments; the local governments are often largely 
independent of the state government, and many are non-party or 
partly so. The parties move in and out among these social and 
governmental groups and mechanisms in what may seem a mys- 
terious way. Bipartisan and nonpartisan arrangements and agree- 
ments at times efface party lines or blur them almost beyond recog- 
nition. Through it all, however, the party habit, party attitude, 
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party institution persists, rendering a service to the political 
community. Like fire, the party is a good servant, but often the 
party means becomes an end itself, the guard becomes the ruler, the 
actual function of the party is overcast by a secondary function; 
and in the course of time the party functions in a dual capacity, 
or in the many capacities heretofore described. 


CHAPTER XX 


The Future of Parties 


IKE all other institutions, the political party is in constant 
iG process of reconstruction and must justify itself to each succeed- 
ing generation; otherwise it is likely to be destroyed or superseded 
by competing institutions. An appraisal of the value of the party 
finds many serious liabilities charged against it. Among these are: 

(1) The dominance of the party by a small group or oligarchy 
ruling by the use of spoils and graft in a manner harmful to the 
general interest. 

(2) The dominance of this organization oligarchy by another 
industrial oligarchy, and the consequent control of the government 
in the interest of economic privilege. 

(3) As a consequence of the combination of the boss and the 
trust, the weakening of the collective confidence in the nation’s 
capacity for achievement — the undermining of the morale of 
government. This brings grave losses in efficiency, in the narrower 
sense of financial damage and ‘‘leaks,’’ and in the broader sense of 
constructive community conservation — in the weakening of the 
sense of the justice and utility of the whole political order. 

That the machine has exercised undue influence over the party, 
that the money power has exercised undue influence over the 
machine, that the nation has suffered from the paralysis induced 
by the parties in many times and places are charges so frequently 
made by such accepted authorities as Theodore Roosevelt, Taft, 
Root, Wilson, Bryan, and by impartial observers of the type. of 
Bryce and Ostrogorski, that it is unnecessary to confirm them by 
evidence additional to that already adduced. We may proceed to 
inquire, therefore, what agencies and methods are most active in 
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bringing about a reorganization of the party system and bringing 
it into closer accord with the undoubted interests of the nation. 
Here we find a group of tendencies operating in the party and 
political processes themselves; another group in the larger field of 
economic and social relations; and another group affecting the 
underlying foundations of the party in the mores of the people. 


PARTY AND PATRONAGE 


The party process itself is being slowly changed and party 
activities fundamentally modified in various directions. Among 
these are the decline of patronage as a prime factor in the party. 
The gradual substitution of the merit system for the spoils system 
in public administration profoundly affects the character and 
course of the party. It weakens the standing army of the machine; 
it Opens a way to public service outside of party channels; and it 
leads to the development of public administration upon a scientific 
basis. With this domain recognized by public opinion, the party 
organization must seek other fields of enterprise where its activities 

will less seriously interfere with the public service. The spoils 
system wins battles, but it steadily loses the war to neutralize the 
field of public administration. Notwithstanding the increasing 
number of governmental functions and the correspondingly larger 
number of public employees, the influence of ‘‘patronage’’ tends 
to decline perhaps more rapidly than is generally perceived. This 
is due not only to the development of public sentiment against the 
spoils system in public office and to the enactment of statutory 
requirements regarding the merit system, but to other and still 
more powerful forces. These are the increasing specialization of 
activity, the appearance of professional and skilled groups with 
their vocational organizations which tend to set standards of 
attainment and to protect their members against arbitrary and 
unreasonable treatment. Teachers, physicians, engineers, scientists 
and technicians constantly tend to form groups with special 
qualifications and specific powers of such a nature that it may not 
be ‘‘good politics’ to treat their group as the spoils of political 
office. Furthermore, the skilled trades have perfected organiza- 
tions of such a nature as to destroy much of the arbitrary power 
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once possessed by the political leader or boss. Large areas of the 
public service are thus taken away from the once undisputed field 
occupied by the triumphant party manager. 

It is these forces as much as the civil service laws that have 
tended and now tend toward the restriction of the practice of 
political patronage in the public administration. It is not impos- 
sible that politics may return to the domain of administration, 
but it is more likely to be in the form of the organized activities of 
groups of public employees assuming certain political powers than 
in the form of unorganized blocks of public servants subject to the 
will of the party boss and bound to do his bidding under penalty 
of discharge or discipline. 

The dark view of American politics which a consideration of the 
spoils system gives should be counterbalanced by taking stock of 
some of the long-run trends and counter trends in the methods and 
objects of graft.' Certain privileges which used to be obtained by 
bribery and corruption are now sold in a legitimate fashion by the 
government in accordance with rules which are aimed to safeguard 
the interest of the general public. The vacation of a street, a 
license to sell alcoholic beverages, a franchise to operate a utility 
monopoly used to be privileges which were sought by corruption, 
but now the procedures for obtaining them have been institutional- 
ized. The administrative tribunals which regulate the utilities 
have been comparatively free from scandals, in part because they 
have been guided by general principles which endeavor to reconcile 
the interests concerned. 

Widespread improvement in the methods of governmental ac- 
counting has reduced the danger of embezzlement of public funds. 
The adoption of sounder budgetary practices has lessened the 
amount of pork-barrel and logrolling legislation. 

The experience of Cleveland and other cities shows that a deter- 
mined and skilled public safety director can break up the system of 
tribute from the underworld and thereby cut away one of the 
foundation stones of a spoils machine. The advances that have 
been made in police administration make it possible to challenge 
the lawless elements. 


"See V. O. Key, The Technique of Political Graft in the United States (Chicago, 1936). 
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The economic depression which began in 1929 has brought to 
light the incompetence of the spoils machines to handle the 
problems of unemployment and relief. 

Finally, there is no question that the dismal thirties brought 
with them a citizens’ revolt against corrupt politics that has been 
unprecedented in its scale. Not only in New York, but also in 
Boston, Cleveland, Kansas City, Los Angeles, St. Paul and many 
other cities a wave of indignation swept the spoilsmen from office 
and replaced them with clean administrations.?. The patronage 
system is clearly on its way out, while competent public admin- 
istration is rapidly coming in. Wide ranging advance in the di- 
rection of administrative competence are seen in city, state and 
nation; merit and efficiency are indeed the order of the day.’ 


PARTY AND RESPONSIBLE LEADERSHIP 


While the task of the party in the selection of appointive per- 
sonnel is being lightened by the merit system and the development 
of technical standards and vocational groups, the party duties in 
the election of public officials are also being slowly reduced. The 
general tendency is toward the reduction of the number of elective 
offices, or, more cautiously stated, the tendency toward increasing 
the number has been checked. A considerable number of municipal 
and local officials have been taken away from the party list and 

may be removed from the party assets. In county and state the 
tendency is toward limiting the list of elective offices to those con- 
cerned with the determination of public policies rather than with 
the administration of them. The short ballot is likely to prevail 
in the long run, although it is far from being established at present. 
Judges are likely to continue in the elective lists as long as their 
policy-determining functions continue or until more sparing use is 

2 Anon., “‘Civic Virtue: Municipal Reform Forces of Nation in Full Cry,” Newsweek, XII 
(December 12, 1938), 12-13; M. A. Rose, “‘Yankee Tax Revolt,’’ Readers Digest, XXXII 
(March, 1938), 56-59; Stanley High, ‘Cleveland Versus the Crooks,’’ Current History, XLIX 
(October, 1938), 22-24, and “‘St. Paul Wins a War,”’ ibid., XLIX (September, 1938), 18-20; 


E. R. Schauffler, ‘End of Pendergast,’’ Forum, CII (July, 1939); G. Creel, ‘‘Unholy City,” 
Collier's, CIV (September 2, 1939), 12 ff. : 
3 See President's Committee on Administrative Management, Administrative Management in 
the Government of the United States (Washington, D. C., 1937); publications of the Public Ad- 
ministration Clearing House located in Chicago; Public Personnel Review, passim. 
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made of this power. Yet in a broad review of tendencies, we may 
reasonably look forward to a time when the list of elective officials 
with which so large a portion of the party activity is now taken 
up will be materially reduced, especially in the county and in the 
state. This process is certain to affect the general character of the 
party system, reducing the available patronage at this point, and 
freeing a large element of party energy for other tasks than nomina- 
tion and election of officials such as coroner of surveyor or secretary 
of state who have nothing to do with the purposes or policies of the 
parties. 

In these two foregoing respects, then, the duties of the party are 
likely to be lightened, as the selection of certain classes of official 
personnel is transferred to the field of technical administration. 
At the same time it is to be observed that the simplification of the 
structure of government and the tendency to unify power and 
responsibility are developing responsible leadership within the 
government. The tendency is to combine governmental and party 
leadership. At present they are often separated, and the party 
boss is outside the government, while the nominal ruler is inside 
the government but actually helpless. Even when no structural 
changes are made, the tendency is for power to center around a few 
officials, as the President or the Governor, who become party and 
public leaders as well as governmental chiefs. This enables the 
nominal leader to assume the initiative and responsibility, and to 
appeal more to public and party opinion than to the organization. 
The excuse for the boss as the necessary ‘‘coordinating agency’’ 
disappears when the elected public official is able to take the 
leadership with reasonable power of action. Subordination or 
subservience to an outside boss is not so easily reconciled with the 
role of a powerful leader within the government. 

The parliamentary plan as developed in the European countries 
ensures complete control over the government to the party in 
power, and the party leaders usually are at the same time the 
responsible governmental leaders or its open critics. But no such 
system has been seriously supported in the United States, and our 
concentration of authority has been obtained largely through the 
independent executive, who can secure support for his policies only 
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through the cooperation of the legislative bodies and the strong 
approval of party and public opinion. There has been strong 
support for a plan permitting cabinet members the freedom of the 
floor in Congress, but no action has been taken thus far. 

Unquestionably the shortening of the ballot and the strength- 
ening of the hands of governmental leaders either by law or 
custom will tend to sharpen the lines of leadership and develop a 
somewhat different type of party politics, in which the power of 
the boss will not be as easily developed as that of the leader or the 
demagogue. Croly, indeed, contended that the two-party system 
‘cannot survive the advent of an official representative system, 
based upon direct popular government.’’* Whether this is true 
or not, it is apparent that the development of responsible govern- 
ment tends to alter the general character of party politics by 
giving wider scope to the party leader and less to the party boss. 
Even here, however, without a high level of public attention and 
appreciation the demagogue may crowd the leader aside and press 
forward, perhaps supported by the organizing power of the boss 
and an extensive propaganda based upon abundant spoils. 


PARTY, DIRECT LEGISLATION, AND THE POLLS 


The American party system operates primarily through the de- 
vices of representative government. However, in those states 
‘which have the initiative and referendum it must reckon with 
popular reversals.* 

The initiative and referendum take away from the legislature 
its monopoly upon the passage of laws. They make it possible for 
other groups to place upon the statute books various measures 
reflecting public policies. The voter may return the party's repre- 
sentative, but at the same time approve a measure disapproved by 
him or disapprove a measure which he favors. From one point of 

4H. D. Croly, Progressive Democracy (New York, 1914), p- 340. e 

5 See H. F. Gosnell and M. J. Schmidt, ‘Popular Law Making in the United States,” in 
New York State Constitutional Convention Committee, Problems Relating to Legislative Organi- 
gation and Powers (New York, 1938), vol. VII. See also V. O. Key and W. C. Crouch, The 
Initiative and Referendum in California (Berkeley, 1 939); James Bryce, Modern Democracies (New 


York, 1921); J. D. Barnett, The Operation of the Initiative, Referendum and Recall in Oregon (New 
York, 1915); and A. B. Hall, Popular Government (New York, 1923), Chap. VI. 
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view this might strengthen the party, for in case of a serious dis- 
sension in the party, a reference to a referendum might be a welcome 
escape from a perilous situation, as was often seen in votes upon 
the liquor situation. From another point of view the party might 
be weakened by the growth of other agencies of popular action. 
Here again our experience is confined to state or local govern- 
ments; and in these cases the party did not function vigorously. 
In the states where most commonly used, as in California and 
Oregon, the initiative and referendum have not changed the 
character and activities of the parties, and there is no ground for 
predicting that they willdoso. They do, however, make it possible 
for organized groups, outside the regular political parties, to carry 
on campaigns for or against various measures of public policy, 
and to carry through or defeat legislative projects. But a con- 
siderable part of modern legislation is already secured in this 
manner. These groups lack the powerful aid of party habit, of the 
appeal to tradition, pride and regularity, and the services of the 
skilled army of the organization. On the other hand, they are 
relieved from the maintenance of a standing army such as the 
patty possesses, from the conduct of electoral processes, from the 
pressing requirements of party victory.® 

But many groups desiring the passage of laws prefer to undertake 
their own propaganda rather than the task of capturing the control 
or the consent of the official party organization. Vigorous action 
by well-organized groups, non-political in character, has come to 
be a common mode of obtaining governmental action upon ques- 
tions of public policy, and the parties already have strong rivals 
as molders of public sentiment and directors of political action. 
When the California legislature failed to make a reapportionment, 
this was forced through by popular initiative. 

With the development of the public Opinion surveys we may 
find a substitute for the cumbersome initiative and referendum 
which have held their ground but have not spread in recent years. 


* For an interesting study of the effect of the initiative and referendum upon parties in 
Switzerland, see R. C. Brooks, Civic Training in Switzerland (Chicago, 1930), and Government 
and Politics of Switzerland (Yonkers-on-Hudson, 1918); also A. L. Lowell, Governments and 
Parties in Continental Europe (New York, 1900), II, 313. 
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Beginning in 1935 the American Institute of Public Opinion began 
an extensive survey of attitudes on a great variety of economic 
and social topics. As the survey technique gains in prestige it is 
likely to influence more directly the party leaders in the determina- 
tion of governmental policies.’ 


PROPORTIONAL REPRESENTATION 


Proportional representation is another device which might 
materially modify the party system.* Proportional representation 
aims to bring about more equitable representation of majorities 
and minorities, particularly to prevent complete exclusion of the 
smaller groups unable to muster sufficient strength to prevail in 
any ordinary geographical unit of representation. The Hare system 
of proportional representation secures a greater degree of flexibility 
in balloting by allowing second, third and other choices. It shades 
over into the system of occupational representation. 

Proportional representation would not, of course, destroy the 
party system as such, but it might have the effect of developing a 
multi-party system in place of the bi-party plan. It might con- 
ceivably encourage the formation of smaller groups, rewarding 
their tenacity with occasional representation if not with respon- 
sibility and power. Thus far it has been applied chiefly in the 
cities, and there only on a limited scale, and where there are 
practically no parties functioning. In other countries it has been 
extensively employed. It is notable that many European countries 
have adopted some form of proportional representation, including 
Belgium, Switzerland, Holland and the Irish Free State. In all of 
these the party system is built upon the group system with a series 
of patties running up to ten or twelve, but with at least three or 
four of major importance. 

Thus far in the United States as in England the two-party system 


7 Current summaries of the public opinion surveys are given in Public Opinion Quarterly. 

8 See above, p. 298. See also G. Hallett and C. G. Hoag, Proportional Representation: The 
Key to Democracy (Washington, D. C., 1937); C. G. Hoag and G. Hallett, Proportional Repre- 
sentation (New York, 1926); the files of the publication called Equity down to 1920 when it 
was merged with the National Municipal Review and American Proportional Representation Review. 
The latter publication is now a section of the National Municipal Review. An unfavorable view 
is presented by G. Horwill, Proportional Representation (London, 1925). 
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has dominated, although there have been periods when third 
parties were important all over the country and there are now 
states in which they are factors to be reckoned in the practical 
calculations of party leaders. As labor becomes more politically 
conscious and politically active, either alone or in connection with 
elements of the agricultural electorate, a third party of consider- 
able strength may appear. Like England, America may be moving 
in the direction of a three-party system. 

It would seem that proportional representation is more likely 
to be the consequence than the cause of multi-party groupings, 
although its general influence would be in the direction of the 
multi-party plan. As a means of obtaining fairer representation 
between majority and minority, or as a means of providing a pref- 
erential vote, it might find a place even in a two-party system. 
At the present time proportional representation makes most rapid 
strides in the urban centers, where in addition to the weakness of 
the national parties great difficulty has been encountered with the 
ward system of representation. Proportional representation in the 
United States has often gone hand in hand with the city-manager 
form of government, which in itself tends to minimize party lines. 


CONSTITUTIONALIZING THE PARTY 


Some progress may be made through legislation affecting the 
form of the ballot and the election practice and procedure. The 
Australian ballot system was a notable step in the direction of 
democratic control over the electoral process, prior to that time 
deflected by the fraud and corruption often practiced by political 
managers. A complete and thoroughgoing enforcement of the 
law has not yet been attained here, however. Furthermore, the 
party emblem, circle and column still operate as artificial induce- 
ments to non-discriminating voting, and it is probable that these 
absurd forms of ballot will be altered in the near future to conform 
to the Massachusetts or office group form. Other changes in 
registration procedure, in the methods of counting the ballots 
and in the selection of election officials have been made which 
have definitely removed some of the artificial advantages of the 
professional manipulator of election devices. The rapid spread of 
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sound systems of permanent registration, with adequate safeguards 
for identifying the voter in the form of the signature requirement, 
have greatly limited the election corruptionists who used to rely 
upon repeating and personation. In some jurisdictions where the 
long ballot has remained, the use of voting machines has markedly 
reduced fraud and error in the count. The experience of certain 
European countries and Australia shows that it would be worth 
while considering some form of compulsory voting as a means of 
reducing the importance of the office-holder as a vote getter. 

Most of the abuses in nominating methods that used to be flagrant 
under the old unregulated convention system have been practically 
eliminated by the primary laws. The direct primary legislation 
has made its contribution to outlawing the packed convention run 
by steamroller methods. However, neither the direct primary 
alone nor any form of regulated convention system, nor any mixed 
type, can be expected to alter the party process fundamentally. 
Such legislation may remove hindrances to popular control and 
open more democratic channels of party government, but it cannot 
be relied upon to revolutionize party leadership and responsibility 
automatically. The convention system was a protest in its begin- 
nings against the narrowness of the legislative caucus; the regulated 
convention system a protest against the iniquities of the ‘‘soap- 
box’’ caucuses where fraud and force played so large a part; the 
direct primary was again a protest against the unrepresentative 
character of cliques and rings controlling conventions and dictating 
nominations. 

These mechanical devices, often unwisely heralded as ‘‘pana- 
ceas,”’ are significant in the development of the party system, and 
they mark important stages in the evolution of democratic control. 
They are subject of course to the same charges that are made against 
democracy itself — that the voter does not always use the ballot 
when it is conferred upon him and that he does not always use it 
wisely or effectively. But these are not accepted as conclusive 
arguments for abandoning universal suffrage or giving up the 
attempt to obtain responsible government.° 


° In Italy such arguments have been used against the parliamentary system. See H. Schnei- 
der, Making the Fascist State (New York, 1928). 
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However, the problem of constitutionalizing and democratizing 
the party, of ensuring genuine popular control over genuinely 
democratic leaders, of maintaining an adequate organization which 
is the servant and not the master of the party — cannot be solved 
by legislative enactment alone. The answer to this problem will 
be found in the deeper study of democratic society and its yet 
unsettled questions regarding the balance between technical 
knowledge, political leadership and popular control. The problem 
of democratic control is also dependent upon the growth of political 
consciousness, interest and savoir faire on the part of large elements 
of the community which have hitherto shared only slightly in the 
responsibility for the conduct of the common affairs of the state. 
This process is in reality just beginning, speaking broadly, and we 
may reasonably look forward to great advances in this direction 
in the immediate future. The entrance of women into the political 
field, the awakening of labor, the shorter working day, the develop- 
ment of universal education, the general advance of adult sophisti- 
cation in affairs of state — all these point toward more general 
appreciation of the methods of conducting common affairs, hitherto 
the private possession of those who guarded them as professional 
mysteries, or as their own private opportunities or responsibilities. 
Through their organizations and societies, labor and women 
especially are receiving an education in parliamentary and public 
practice and procedure such as was formerly the possession only 
of the elder statesmen. 

In this connection attention may be directed again to the great 
significance of the development of numerous types of groupings, 
political and semi-political, in our present society. Organizations, 
societies, leagues, unions spring up all around us and become centers 
of political power, influencing policies and affecting the selection 
of official personnel. These groups did not exist on the same scale a 
generation ago, but now they rival the party and the ‘‘machine”’ 
at many points. The problem of party leadership and control 
must be viewed in the light of these new centers of authority which 
tend to alter the character of the party system of control. Con- 
ceivably these new groups will destroy the parties, but more 
probably they will extend their influence and control them. The 
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patty managers must reckon with the facilities of these powerful 
Organizations in the way of finances, publicity, propaganda. The 
party must now deal not only with organized business, but also 
with agriculture, labor, trades and professions. 

If the parties themselves desire to reorganize their methods, it 
would easily be possible for them to make many significant changes, 
either by custom or by party rule. In the generation just past many 
changes have been made in the attitude of party leaders toward 
practices at one time openly or tacitly approved. The general posi- 
tion of the leaders toward bribery and corruption in elections, con- 
tributions from special interests, appointment of incompetent 
partisans, “‘honest graft’’ of various types, has shifted notably; 
many practices are now openly condemned or quietly opposed 
which a generation ago were looked upon as necessary evils, or 
perhaps not as evils at all. It is not impossible that important 
changes may be made in the organization and procedure of the 
parties themselves under the stress of present-day criticism and sug- 
gestion. The development of the party conference’ as a clearing 
house for the consideration of party policies and the technique of 
management would be an easy point of departure. Out of such con- 
ferences might develop significant modifications of organization 
and procedure as well as the broader discussion of the questions of 
party policy. 

Among these changes might be a standardization of the nomi- 
nating process, especially in the national field where it is most 
sadly needed; repression of corrupt practices in nominations and 
elections; more democratic methods of financing campaigns; devel- 
opment of more desirable methods of organizing party leadership 
and responsibility; closer study of the technique of large-scale 
organization as adapted to the special needs of the political party; 
effective cooperation in election and ballot reform, in the estab- 
lishment of the merit system, in the organization of efficient gov- 
ernment; and in general the adoption of standards and customs in 
harmony with public-policy politics rather than with spoils poli- 
tics, and in harmony with the terms and conditions of the develop- 
ing industrial and social democracy now in the course of realiza- 


10 See above, p. 325- 
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tion. In short, the party might be made a more effective instru- 
ment in the service of the democracy in whose name it assumes to 
act. 

Yet it must be conceded that it seems improbable that any such 
step will be taken, with the situation as it now is and with forces 
now at work in continued action, unless the parties become more 
homogeneous than they now are; unless there is an earnest desire 
for genuine conference on matters of common interest to the party; 
or unless the democratic interest of the mass of the party develops 
to a point where it might demand and enforce such changes. Of 
these conditions there is some indication at present, but this inter- 
est takes the common form of regulating in detail the party process 
and procedure until it approaches the nature of the standardized 
machinery of elections. What further form the democratizing and 
constitutionalizing process which has been so notable in the parties 
during the present century may take in the future it is impossible 
to predict. It is possible that with the wider diffusion of political 
knowledge, with the entrance of women into political life, with 
the possible appearance of labor in the leadership of parties, a 
spirit of change may come over the whole party system and it 
may be transformed in its methods and purposes. 

It is important to observe that the political party is now hard 
pressed by other groups competing for public interest and favor. 
Other agencies are carrying on much the same functions as the 
party is presumed to perform, with perhaps less friction and waste, 
and ate attracting the interest, the enthusiasm and support of 
many citizens who remain indifferent to the demands of active 
partisan work. If the party is to maintain a position of leadership 
in the community, it will be necessary to alter materially the 
methods which have often been followed, and to adopt others 
more in keeping with the spirit of the new time. 


PARTY SYSTEM AND THE ECONOMIC ORDER 


The relation of party organization and party process to the 
economic organization has already been considered, and it must 
be reckoned as one of the prime factors in the future adjustment 
and adaptation of the party system. The swift rise in economic 
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power of the corporate authority was a conspicuous feature of 
the last generation, and the rush of this newcomer captured the 
party at many times and places. But although the voters were 
overwhelmed by a new group whose organization and methods 
they did not understand, the rank and file resisted valiantly, and 
in fact carried the struggle into the enemy’s camp. Railroads and 
trusts were fought with the Interstate Commerce Act and the 
Sherman Anti-Trust Law, while the combination of boss and 
privilege was exposed and everywhere denounced. Perhaps history 
will say that the surprising feature of the last generation was not 
the power of concentrated wealth in the party, but the tenacious 
and often successful resistance against corporate combinations by 
the unorganized mass of the community. That small groups of 
powerful economic leaders should capture the machinery of gov- 
ernment is no new thing in the chronicles of mankind. It is indeed 
the commonplace of politics, but that the mass should resist and 
make successful headway against a strikingly powerful ‘‘invisible 
government”’ is noteworthy in the record of democratic progress." 

No one can forecast the process of development of the economic 
order, but apparently the tide has turned in the direction of indus- 
trial democracy. Apparently the power of concentrated wealth 
will be less in the future than in the past. The middle class has 
gained in numbers and at the same time the power of organized 
labor has been very greatly strengthened, and that power seems 
likely to increase rather than diminish in the near future. The 
skilled trades and the professions alike increase the strength of 
their organizations, and they constitute important centers of resist- 
ance to autocratic economic control. Neither has shown great 
power thus far in party warfare, but in the non-party struggles for 
legislation and social policies both have been very active and 
effective. Organized labor has entered the political field in the 
United States as in England and other modern states, although it 
is as yet far behind the British labor movement. The control of 
either or both of the parties by small groups of wealthy men will 
thus tend to become increasingly difficult.” 


11 See W. B. Munro, The Invisible Government (New York, 1928). 
2 Holcombe, Political Parties of Today, op. cit., and The New Party Politics (New York, 1933). 
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The agricultural group was for many years dominant in party 
affairs, and since the Civil War has retained great authority, al- 
though its position has been greatly weakened by the rapid rise 
of cities, the development of the great corporations, the depopu- 
lation of many rural districts and more recently by the prolonged 
agricultural depression. The Granger movement of the 1870's, 
the Populist party in the 1890's, the Insurgent and Progressive 
movements in the 1910's, the Farm Bureau movement which blos- 
somed in the 1920's, and the Progressive and Farm-Labor state 
parties of the dismal 1930's — all were given powerful support in 
the country districts. The relative strength of the farming group 
in numbers and in wealth has diminished greatly, however, and 
furthermore there is a growing division between the owner and the 
tenant class of farmers, which is likely to increase rather than 
diminish in the future as the period of free land disappears. 
Movements like those of the Progressives and Farmer Laborites 
suggest the possibility of powerful organizations with political 
influence emerging from the middle group of farmers with average 
means. Likewise the Farm Bureau Federation and the Farmers’ 
Union suggest other possibilities in the way of organized activity 
on the part of the farmers in the domain of party or politics. The 
agricultural ‘‘bloc’’ formed in Congress is another evidence of the 
same tendency toward organized agricultural activity. The indi- 
cations point to strongly developed vocational groupings among 
the agricultural population with marked political activities, 
although these activities may not be of the patty type but may 
take the shape of non-party struggle for legislation. 

The unorganized middle class in the towns and cities and the 
unorganized workers constantly tend to organize and profession- 
alize, and thus to become stronger centers of activity than they 
have thus far been. At present they constitute the weakest of all 
the groups in political influence, although one of the largest in 
the aggregate of their voting power. Consumers’ Leagues and an 
occasional Tenants’ Association have endeavored to meet the situ- 
ation, but thus far with little success. The power of the press and 
propaganda is especially strong over this group, which is not 
guarded by the special protective devices of the better organized 
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classes in other fields. Their leaders and their press rest upon a 
much less secure basis than others, and can with great difficulty 
maintain themselves through long periods of time. 

On the whole, the power of plutocracy in the political parties 
seems likely to be curbed in the future by developing forces in the 
economic field. The great corporations were the first to organize 
on a large scale, taking advantage of the new order of things made 
possible by transportation and communication, and they reaped 
the advantage of their swift mobilization for a period of thirty 
years after the Civil War. Since then other types of organizations 
have arisen to challenge them; labor, agriculture, the professions, 
innumerable groups have sprung up and begun to play their part 
in the struggle for social and political control as never before. The — 
dreadnaughts and super-dreadnaughts of the commercial world 
have been met by similar fighting craft manned by other groups 
and quite capable of doing battle in case of parliamentary or juris- 
tic warfare. The corporation can no longer shoot down the wooden 
craft of the opposition as in the early days when there was none 
strongly enough armored to oppose the new type of fighter. And 
there is a strong sentiment in favor of industrial peace. 

It may be asked whether these new social organizations will 
enter into the contest for control of the political parties. This 
makes little difference in the long run. If they undertake to influ- 
ence party action directly, they will make a material impression, 
and will modify the results hitherto obtained. They will ensure 
more democratic control of the parties, and will jeopardize the 
position of the oligarchies which have often controlled the party 
struggles. Whether they confine their efforts to the election, or 
the lobby, or the courts, or the referendum, or the influencing of 
public opinion, the new groups will be felt in this field. In either 
case they will tend to check the power of the small groups of 
politico-industrial magnates so mighty in the party system for the 
past half century. It is quite evident that it is far easier for the 
trust and the boss to plow their way through an unorganized com- 
munity than to advance over territory covered with a network of 
powerful counter organizations, compactly constructed and well 
financed and led. 
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The organizing tendency in almost all occupations and the 
democratizing tendency especially evident in large-scale industry 
seem likely to check the power of the few, in the party as in the 
government. If these groups care to enter into the parties, they 
will vitalize and strengthen them. If they care to remain out of 
the contest for party control, they will weaken the hold of parties 
upon the public and diminish the importance of the party in the 
process of political and social control. In either case they will no 
longer leave the field of organization to the makers of political 
machines and their allies. 


PARTY SYSTEMS AND POLITICAL MORES 


Finally, it must be recognized that the character of the party 
system is dependent upon the political mores of the community, 
upon «the standards, the appreciations, the values found in the 
mass of the political people. The party will not rise very far above 
or sink very far below the custom or habit of the voter in estimat- 
ing and acting upon things political. What is called the tone, the 
temper, the spirit of the electorate will determine the character of 
the party system in the long run. Class and group conflicts are 
inevitable in the struggle for economic and political power, but 
what is the common standard in the war? What is the degree of 
community interest, and what are the generally accepted standards 
of legitimate partisan activity? Is the tendency toward deeper 
interest in common affairs, toward sharper and more critical analy- 
sis of conflicting claims of personnel and policy? Does science or 
knowledge tend to set higher minimum standards for parties and 
their leaders and managers? 8 

There is discernible a keener sense of social or of civic obligation 
in the narrower sense of the term. This has sometimes been a 
vague expression of impractical idealism, but it comes to have a 
definite place in the practical adjustment of public affairs. Democ- 
tacy after all is new — new to labor, new to women, new to the 


18 See J. T. Shotwell, “Democracy and Political Morality,”’ in Political Science Quarterly, 
XXXVI, 1; T. V. Smith, The Promise of American Politics (Chicago, 1936), and The Democratic 


odes pee 1926); C. E. Merriam, The New Democracy and the New Despotism (New 
ork, 1939). 
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world. The consciousness of common responsibility for common 
direction and control is recent in the history of the race. Time is 
necessary for the full operation of the democratic system in which 
all are admitted to equal rights and duties in the political scheme 
of things, and to a share of the common responsibility for the 
common heritage. 

Civic responsibility tends to develop in our day.'4 In a transition 
stage where we pass from an era largely military in its political 
activities to an era largely or wholly industrial in character, the 
process of developing responsibility is of necessity slow. We still 
think of liberty as if won chiefly on the battlefield; of human 
rights as protected mainly by the sword; of free institutions as if 
maintained by the army of the soldier. The quiet processes by 
which thousands of citizens formulate public opinion and provide 
for its execution have never been dramatized as have the scenes of 
war. The poet, the painter, the historian, the dramatist have por- 
trayed the conflicts of war in masterpieces that are immortal, but 
the new obligations incident to citizenship are not yet fully real- 
ized. Hence we find that men who are willing to suffer and die 
for their country in war may be unwilling to serve it in time of 
peace, or remain indifferent because they do not see the connection 
between effort and effect in public affairs as in military affairs. The 
action of the bullet, the bayonet or the sword is direct and per- 
ceptible. The citizen’s part in molding public opinion is difficult 
to trace, although none the less mighty in effect. The difficulty in 
our present situation lies in transferring the old types of military 
enthusiasm to new conditions.'* The citizen has the spirit and 
virtue of the soldier, but he does not see the necessity of applying 
these qualities to social and political conditions. 

We may reasonably look for a stronger growth of the feeling of 
political and social obligation with the broadening of social and 
industrial democracy, and with the broadening of the basis of 


14 See C. E. Merriam, Civic Education in the United States (New York, 1934), and ‘‘Citizen- 
ship,’’ University of Chicago Magazine, III (1911), 275; James Bryce, Hindrances to Good Citizen- 
ship (New Haven, 1919); and D. Snedden, Civic Education (Yonkers-on-Hudson, 1 g22). 

15 See the suggestive study of ‘‘Pluralistic Behavior” by F. H. Giddings in the American 
Journal of Sociology, XXV, 385, 539; and H. D. Lasswell, World Politics and Personal Insecurity 


(New York, 1935). 
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education. A quickened political and social consciousness would 
tend to raise the morale of public affairs and improve the funda- 
mental conditions under which parties operate. The result should 
be a quicker perception of the needs of the community, greater 
readiness in organization and action to secure the desired ends, 
and a superior type of party activity. 

Other groups may attract the interest and claim the loyalty of 
the individual as against the broader political interest; but the 
tendency is toward the larger group loyalty and allegiance. It 
may be contended that the sharpening of class lines, if continued 
in increasing measure, will have the effect of substituting class 
allegiance for state allegiance. Organized labor, organized capital, 
organized agriculture may develop a solidarity Which will chal- 
lenge the public interest and overwhelm it with the pressure of 
natrower group interests. It is of course impossible to foresee the 
course of development that may be taken by the state in the 
future,'® and for our immediate purpose it is not necessary to do 
this. The development of group consciousness on a larger scale 
may for a time Operate against interest in the commonwealth of 
groups taken together, and may even embarrass the state for a 
time; but in the long run it is likely to be beneficial rather than 
harmful, notwithstanding its temporary inconveniences. Power- 
ful forces impel us toward larger and larger units of social, eco- 
nomic and political interest and sympathy, and we may reason- 
ably look forward to a period of increasing civic interest and 
sympathy. 

It may be expected that with the growth of education and ex- 
perience the standards of public appreciation and criticism of 
political action will rise, and the tone of party action will improve. 
An increasing degree of sophistication on the part of the voters 
will make many of the tricks and artifices of the earlier day im- 
possible and compel an increasing degree of intelligence in the 
discussion carried on by the political parties. The farcical and 
the insincere will tend to become less useful and therefore less 
valuable to the partisan organizations. Compulsory education and 
the shorter working day are powerful influences in the democratic 

16 See the interesting theory of Miss M. P. Follett in The New State (New York, 1918). 
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process. Invention as well as tradition comes to play an important 
part in political affairs, and a constructive attitude appropriate 
to a world of rapid change. 

Yet the way is not by any means clear, and never will be. Great 
dangers lie across the path in the shape of the recently discovered 
possibilities of organized propaganda, in the misuse of the far- 
reaching power of the modern press, in the appearance of the 
demagogue accomplished in the arts of dealing with the psychology 
of the crowd. New mechanisms of control are in process of crea- 
tion through which the interest of the few may be made to master 
that of the many. Particularly formidable would be a combi- 
nation of plutocratic influences with propaganda and the press, 
headed possibly by an ingenious and accomplished demagogue."” 

Not much imagination is required to frame subtle forms of con- 
trol through education, press and propaganda. It is not improbable 
that such types of conquests over the democracy will be projected 
and attempted, and that in some instances they will succeed." 
And one of the avenues of control may be the political party and 
the party system. 

But the tendency is steadily in the direction of closer analysis 
of party positions, of party allegiance, of the utility and the appli- 
cation of the methods of partisan action. Popular education is 
likely to do more than provide the antidotes for its own poisons; it 
should develop the knowledge, skill, aptitudes for social and polit- 
ical control appropriate to a democratic society. We do not know 
this, but it is a reasonable working hypothesis, based upon experi- 
ence and upon an analysis of democratic social organization.” 

As far as the political parties are concerned, so many other and 
competing channels of public activity are being opened to those 
who have a political interest that the party cannot hope to main- 
tain itself on the older basis, except at a very heavy cost in public 


17 See upon this point the significant comment of Bryce in Modern Democracies, op. cit. 

18 Very suggestive studies are those of Walter Lippmann in Liberty and the News (New York, 
1920); H. D. Lasswell in Politics: Who Gets What, When, How (New York, 1936), and Tech- 
nique of War-time Propaganda (New York, t 927). 

19 See the admirable discussion of democracy by John Dewey in his Democracy and Education 
(New York, 1923) and Reconstruction in Philosophy (New York, 1920); also his Freedom and Cul- 


ture (New York, 1940). 
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confidence and esteem. With entrance into the public service 
through the technical and scientific avenues, and with the shaping 
of public policies opened to those who take no part in the party 
activities, it will be necessary for the party organizations to raise 
the standards of party action and appeal more directly to the intel- 
ligence of the community. Partisanship cannot continue to be a 
synonym for unfairness, insincerity, exaggeration and intemper- 
ance of feeling, but must tend toward more intelligent division of 
the voters upon more rational lines of cleavage.?° 

Genuine political education, or, more broadly, social education, 
is just in its infancy, and we may reasonably look for far-reaching 
progress at this point in the next generation.” A thorough under- 
standing of the nature of the social, the economic and the politi- 
cal order, and of the social, industrial and political processes, and 
their relations one to the other, will provide a basis for construc- 
tive participation in these processes by the individual of the next 
generation. Men will not be the victims of prejudice or chance 
environment or contacts, but will be grounded in social and politi- 
cal science and prudence, as up to this time they have never been. 
It is as true now as in the days of Jefferson that education is the 
foundation of democracy; only we now come to recognize that this 
must be a social education, including the business of living with 
others in the great cooperative enterprise of democracy, and that 
it must begin early. Social and political education must begin 
in the schools, not at the polls. If this education stops with the — 
schools, it is likely to be sterile, but it can be continued through 
the adult period, and it doubtless will be in a certain measure, not 
in the formal style of ‘‘schooling,’’ but in the broader process by 
which society educates itself — through discussion, criticism, con- 
struction and reconstruction, organization of community intelli- 
gence. Without this, the dangerous powers of the demagogue and 
propaganda are likely to work greater mischief in social life in the 


*° Ratzenhofer says, ‘"The science of politics, however, is ptimarily a psychopathology of 
human beings, and with reference to such a science the truth is always rather of a depressing 
than of an exhilarating nature.’’ Cited by A. W. Small in General Sociology (Chicago, 1905), 

. 319. 
21 See E. Merriam, A Prologue to Politics (Chicago, 1939), and New Aspects of Politics (Chi- 
cago, 1931). 
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future than the boss and the grafters have in the past. An open 
mind, an eye for the facts, a tendency to analyze them and to recon- 
struct them, to make them a part of the individual's life, shrewd- 
ness in penetrating the sham in personalities and policies, intelli- 
gent reconstruction and adaptation of the old to the new — these 
qualities the schools may teach, and the broader school of adult 
society may fruitfully expand and develop them. 

In the busy life of individuals will it ever be possible for men 
and women, with all the cares of business, of family, of church, 
of social relations, to attain practical intelligence and judgment 
in political affairs more extensively than they now have? We do 
not know; but only to the extent that such faculties are developed 
will they be able to meet the challenge of those who profit by ig- 
norance and inattention to organize schemes of profiteering and 
to exploit the common man.” There is no panacea, no philoso- 
pher’s stone, no shortcut to self-government. We have reason to 
believe that the future holds for each individual some precious 
part in the unending process of social reconstruction, some really 
creative role in determining and modifying the conditions under 
which he lives, and in transmitting the social heritage to posterity. 
But that far, certainly, we cannot consider ourselves to have pro- 
gressed.”8 

We cannot speak with certainty of what the future holds. But 
assuming there are no radical changes in the political or social 
order, it seems likely that a party system will continue for an 
indefinite period, but that fundamental changes will slowly be 
wrought in the party process. The modifications in our political 
organization, both by statute and by custom, the alterations in 
the economic and social basis of the party system, the gradual 
change in the political mores, the infiltration of science into human 
life will all have their weight in determining the form and activi- 
ties of the future party system. The surviving parties will be 
weaker in organization and stronger in morale, with less of patron- 


22 See C. E. Merriam and L. Overacker, Primary Elections (Chicago, 1928), Chap. VIII, 


‘Analysis of Primary Forces.”’ 
28 Compare John Dewey, The Public and Its Policies; Walter Lippmann, The Phantom Public 


(New York, 1925). 
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age and more of principles, with less of the spirit of spoils and 
more of the desire for community service, released from the domi- 
nation of the small groups of bosses and special privilege interests 
and following more closely the general judgment of a larger and 
more democratic group of supporters. Yet there can be no guar- 
anty against successful raids upon the general interest by powerful, 
well-organized and aggressive special interests. 
( ~ Whether a bi-party system will continue or a multi-party system 
| will develop has often been a subject of speculation. If economic, 
| racial and religious differences are sufficiently vivid and continu- 
| ing, they tend to take the form of parties, as in France and Switzer- 
| land, but thus far in the United States the two parties have cut 
across the lines of such divisions in such a way as to attract the 
political interest and loyalty of voters and prevent the crystalliza- 
tion of social groups in party form. Blocs and combinations, eco- 
nomic and sectional, appear from time to time and sometimes 
occupy strategic positions of great importance, but thus far they 
have yielded to the superior attractions of the major parties. To 
this the strong emphasis on executive leadership has contributed, 
and further the social divisions, while at times vivid, have not 
been fixed and permanent enough to provide a sure basis for party 
organization and action. It is of course possible that these condi- 
tions may so change as to alter materially the lines and types of 
patty cohesion. Present-day England offers an interesting illus- 
tration of struggling tendencies whose outcome remains dubious 
as far as form of party organization is concerned. 

“Agrarian or labor groups or a combination of them might serve 
as a new basis of a new party or parties, or sections of the country 
might serve as a rallying point for new departures toward new 
party goals. Such alignments and alliances have been made and 
probably will be made again. They have in fact always existed 
within the national parties. Thus far the wide territorial extent 
of the nation, the diversity of races and social interests have usually 
but by no means uniformly produced two major parties serving as 
common denominators of heterogeneous groups.”4 
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*4 See A. N. Holcombe, Political Parties of Today, op. cit., for a brilliant discussion of this 
whole trend. 
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The succession of economic and political world crises in recent 
yeats has brought many harsh criticisms of both the two-party 
and the multiple party systems. The Fascists and Nazis claim 
that there is a world wide trend toward their one-party system. 
One of the authors has commented on this situation as follows: 
“Pestilence, war, famine, flood, panic, depression — these are 
crisis moments when decisionism is concentrated in the hands of 
one or a few who may act before it is too late. In a democracy 
this power is returned when the crisis is over; but in a despotism 
it must go on, even after any immediate occasion has gone by. 

The present movement is an outcome of an international 
situation in which there is no authentic jural order, and an internal 
situation in which technology had not made its peace with eco- 
nomic and political life of commonwealths. Given a solution of 
these problems, the pagan protest against Western civilization 
might recede and disappear, and what remains of our Despotism 
would be a weary bureaucracy struggling to hold its outworn 
personal position against the rising demand of the many for a 
voice in their common affairs.’’ * 

Obviously the future of the party is bound up with that of the 
political order of which it is a part, and in a larger way with the 
social and industrial order, with the social and political psychology 
of the time, with the attitudes, the processes seen in the larger 
whole of which it is a part. The political party will not be recon- 
structed more rapidly than the reorganization of the political order, 
or develop new traits and tendencies more rapidly than the develop- 
ment of the democratic mores or the social ethics of its day. The 
two great struggles of our day — that furiously raged for political 
and industrial democracy, and that more quietly fought between 
ignorance and science for the ordering of human life — condition 
the nature of the party system, as of all the social processes of our 
time. 


25 Merriam, New Democracy and New Despotism, pp. 236-40. 
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Nominations in the states, by caucus, 274- 
275; by direct primary, 275-284; 426-427. 

Nominations, presidential, 302ff.; by con- 
gressional caucus, 302-303; by delegate 
convention, 303-315; presidential prefer- 
ence primary and, 315-325; conclusions as 
to, 330-333- 
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in the states, 51; in the cities, 51-52; 
framing under the direct primary, 293. 
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Strong, D., 94n.; 99n. 

Stub on ballot, 393-394. 

Suffrage, qualifications, 404. 

Suffrage, women, effects of, 105-106. 

Sullivan, E. D., 241n. 
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